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F oreword 
P rofes s or Me l ler ' s  extens ive pers onal exper ience of legis l at ive 
b ehaviour in the deve lop ing countr ies of the Pac i fic  unique ly 
f i t ted h im t o  undertake a s tudy o f  the legis l ature o f  Papua-New 
Guinea . Pro fes s iona l ly qua l i fied in b o th law and p o l i t ical  s c ience, 
he has c onduc ted fie ld res earch during the las t decade into the 
l egis l atures of Guam, American and Wes tern S amoa, Hawaii and F i j i . 
P revious to  that he was in charge o f  Hawai i ' s  legis la tive re ference 
s ervic e . S inc e 1955 he has been Profes s or of  P o l i t ical  S c ience at 
the Univers i ty of  Hawa i i . In 1 9 60, he was cons ul tant for a U . S . 
S enate s tudy mi s s i on to  Americ an Samoa, and in 1 9 65 was involved 
in the es tab li s hment of the Congres s  o f  Mic rones ia for the T rus t 
Terri tory o f  the Pac i f i c  I s lands . 
Among his  many pub l icat ions are the fol lowing: ' Centra l i za tion 
in Hawai i :  Retrospec t and P rospec t ' ,  The Ame rican P o l i tical Sc ience 
Review, V o l . 52,  No . l  (March 1958 ) , ' B i l ingualism in I s land Legi s la­
tures of the Pac i fic as an I ndex of Ac cu l turat ion ' ,  S oc i o l ogy and 
S oc ial  Res earch, V o l . 4 6, No . 3  (Ju ly -Augus t  195 9 ) , ' Legi s l ative 
B ehaviour Research ' ,  The Wes tern P o l i t ical Quar ter ly, Vol . 13,  No . 1, 
(March 1 9 60) , ' Po l i tic al Change in the Pac i fic ' ,  As ian Survey, May 
19 65, ' Legis lat ive Behaviour Res earch Revis i ted ' , The Wes tern 
Po l i t ic a l  Quarter ly, Vol . 18,  No . 4  (Dec ember 1 9 65 ) , ' Three Ame rican 
Legi s lative Bodies in the P ac i fic ' in Ro land W .  F orce ( ed . ) ,  I nduced 
P o l i tical  Change in the Pac i fic,  pub l i shed in 1 9 65 in Hono lulu by 
the B ishop Mus eum P res s ,  Land and P o l i t ics  in Hawai i,  wi th Robert H .  
Horwi tz,  the third edi t ion o f  which was pub l i shed in 19 66, ' The 
I dent i fication and C l as s i ficat i on o f  Legis l atures ' ,  Phi l ippine 
J ournal of Pub l ic Admini s t rat ion, V o l . 10, No . 4  (Oc tober 1 9 66) , 
' Legis lat ive S ta f f  S ervices ' ,  The Wes tern Po l i tical  Quarterly, 
V o l . 20, No . 2  ( June 1 9 67 ) ,  Fi j i  at  the Po l ls (wi th J ames Anthony) 
t o  be  pub l i shed early in 1 9 68 and a book The Congres s  o f  Micrones ia 
now in p res s . 
As th is Bul le t in was about t o  go to  pres s ,  Mr Edward Wo l fers 
c omp le ted his pap er on the Hous e of As s emb ly e lec t ions for the 
Henganofi electorate . As it s eemed parti cular ly appropriate t o  the 
s ubj ec t  of thi s  Bul le t in, i t  has been inc luded as Chap ter 7 .  
Mr Wo l fers is  a F e l low o f  the I ns t i tute o f  Current Wor ld Affairs 
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P re face 
The pap ers which c omprise this  Bul le t in were researched and 
wri tten whi l e  the author was in Papua-New Guinea for s even months 
under an award from the Aus tral ian -Amer ic an Educational Foundat ion . 
The impediment s unde r  wh ich he l ab oured were who l ly personal , in­
c lud ing l imi ted knowl edge o f  the l ocal  pol i tical  scene and extreme ly 
res tric ted ab i l i ty to  converse in P idgin . As a resul t ,  these  papers 
s hould be  treated as tentat ive , exp loratory , p rovoca t ive , but no t 
de finit ive . When s ugges t i ons have been made for re fining pre s ent 
forms and p rocedures of the Hous e of  As s emb ly , re ferences to 
American prac t ices have been avo ided where pos s ib le in favour of 
i l lus t rations drawn from Wes tmins ter -s tyle legis latures of other 
i s l and areas in the S outh Pac i fic . 
Only s ourc es of  government a l  information avai lab le t o  the pub l ic 
have been re l ied upon , a l though permi s s ion for acc es s to  c l as s i f ied 
governmenta l f i les was c ons idera te ly o f fered . These  data were 
s upp lemented by extens ive interviews and obs ervat ion o f  the Hous e 
in ac t ion . Al l op inions are s o l e ly thos e of  the author , and are 
in no way to be at tributed to the New Guinea Research Uni t of the 
Aus tral ian Nationa l Univers i ty or to the Aus tral ian-American 
Educationa l Foundat ion . 
Papua -New Guinea is po tent ia l ly be s e t  with many hazards along 
the path to s e l f - government . Whi le there is no magic in any par t icu­
l ar set of legis lat ive forms and proc es s es , which wi l l  ens ure 
succes s , the author is convinced that the ir appropriatene s s  for 
the emerging p o l i ty wi l l  aid in the overcoming of such obs tac les . 
To  the extent these papers have an ob j ec t ive , i t  is  to  fac i li tate 
the involvement of  indigenous Members in the work of  the H ouse of 
As s emb ly and broaden the pol i t ic a l  hor izons o f  indi genous c on­
s ti tuents , rather than to  enab le the Europ ean legis lator and voter 
to  t rans fer t o  Papua -New Guinea po l it ic a l  s ki l l s  and at t itudes from 
Aus tra l ia . At thi s s tage , i f  a choice  has to  be made , attention 
mus t be turned t o  proces s e s  ac c onnnodating indigenous po l i t ical  
ac t ion , for i t  i s  the  author ' s  be l i e f  tha t  the  future viabi l i ty o f  
the country i s  dependent upon increas ing indigenous po l i t ical  
par t ic ipation . Thes e  papers are  ded icated t o  that  end . 
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Chap ter 1 
A prob l em o f  spl i t  ob jec t ives 
The Hous e o f  As s emb ly o f  P apua -New Guinea was es tab l ished in 
19 64 to  give the peop l e  of the c ountry experienc e in the c onduc t 
o f  the ir own government in preparation for further cons t i tut ional 
change . I t  was intended that the new ins t i tution would be  fit ted 
into the exi s t ing pol i t ical sys tem and would s erve, under proper 
s a feguard s ,  as the veh i c le for determining the c ours e of  adminis ­
trat ion . There was no nece s s ary c onc urrence between these  two 
aims . Indeed there was an inherent c onf l ic t  be tween them . Three 
years and twe lve mee t ings after firs t c onvening, an apprai s a l  of  
the House o f  As s emb ly ' s proces s and produc t would record reas on­
ab le technic a l  s uccess  in running the government, but at the 
expens e of the c ompanion goa l of t raining the ind igenous membership . 
By fixing the s i ze o f  the Hous e ' s  o ffic ial  c omponent at les s 
than one -s ixth o f  the total  membe rship ( 10 out o f  64 s eats ) ,  the 
Adminis t ration was required to s ecure a favourab le  maj ority by 
means of logic, pers uas ion, p res s ure, and c ompromi s e . Ach iev ing 
this maj ority on a l l  cruc ial i s s ues rema ined the Adminis trat ion ' s  
p rime ob j ec tive, and though the lower proport ion o f  O f ficial  
Members c ompared wi th the Legis lative Counc i l  was intended to  
enc ourage ind i genous p ar t ic ip ation in government ,  the preparat i on 
o f  the ind igenous Members for that role was re legated to s econdary 
importanc e . I t  is  ironic that, i f  i t  had an o ffic ia l  ma j ority, the 
Admini s trat ion mi gh t  qave been ab le  to reverse  the emphas is . 
To those s us p ic ious of  the Adminis t rat ion ' s  mo tives , the appoint ­
ment of  ten Under-Secretaries l repres ented a s trategem t o  bols ter 
i ts s t rength and thereby l i gh ten i t s  burden in the House : ' obvious ly 
the Adminis trat ion hoped in the House of  As s emb ly to  ge t the s upport 
o f  . . .  such appointees , and so reduce the great gap in numbers between 
the e lec ted and O fficial  Members ' (Gunther 19 66: 2 ) . As no t a l l  
1 Al l  Par l iamentary Under -Secre taries are e lec ted ind igenous 
Members des ignated by the Adminis tration to s erve in an unders tudy 
c apac i ty . 
3 
4 
Members are norma l ly present , 1 and i f  i t  i s  ab le to re ly upon the 
votes of  the Under -Secretaries , the Adminis trati on ' s  pos i t ion ough t 
to  prevai l  on d ivis ions without much d i ff icul ty . 2 Suf fice i t  to  
note that the naming o f  Under -S ec re t aries  did  no t ap prec i ab ly reduce 
the Admini s trat i on ' s  task . A maj or i ty o f  the Under-S ecretaries 
voted wi th the Admini s tration in 26 of the 37 divis ions , agains t 
in 8 ,  and their  numbers were tied in  3 .  S ince the Adminis trat ion 
was in the maj ority ( or the maj or ity was on the s ide o f  the Admini s ­
trat ion , depend ing upon the is sue )  in a l l  bu t 10 d ivis ion c ounts , 
the at t i tude of the Under -Secretaries as a group t owards the 
Admini s trat ion ' s  pos i t ion does not d if fer much from the average . 
On ly on 1 1  occas ions could the Unde r -S ecre tarie s ' vot ing agree un­
animous ly with the Admini s trat ion , 3 les s than one - th ird o f  the 
times they were required to dec lare the ir s tand . Wi th regard t o  
1 1  i s s ues  where the Admini s trat ion was i n  the minor i ty , o n  only 5 
did  a maj or ity of  the Under-Sec retar ies support the o f f i c i a l  pos i ­
t ion .  When t o  this are added the 3 c lose c ount s  on whic h the 
cas t ing-vote favoured the Admini s trat ion , then in on ly 6 of thes e 
14 s igni ficant d ivis ions d id more than hal f of the Under-Sec retaries 
vo te wi th the Admini s trat ion . 4 I n  view o f  this , the Adminis tra t i on 
had to  use cons i derab le e f fort to  deve lop a favourab le maj or i ty 
among the e lec ted Members on a l l  imp ortan t  is s ues , and thi s  de ­
trac ted from conc ern· for the educational purpos e o f  the House . 
I f  the Under-Secretaries did not prove to  be  a bulwark o f  the 
Adminis tra t ion in the House , ne i ther d id they succeed as an ins t i ­
tution for prepar ing the indi genous Members to  run the ir own 
1 The med i an attendance was only 54 Members in the th irty-s even 
d ivis ions rec orded during the firs t three years of the Hous e o f  
As semb ly .  For the d ivis ion data o f  Mee t ings 1 t o  1 1 , acknowledge ­
ment i s  made o f  the us e o f  a tabulat ion prepared by Edward P .  
Wo l fers . 
2 I n  twenty- two d ivis ions at leas t 9 O f fic ial Members were p resent 
and a l l  voted with the s enior O f fic ial  Member , in ano ther nine - 8 ,  
and in another five - 7 .  I n  two d iv is ions , 2 O f fic ial  Members 
voted agains t the ir c o l leagues . 
3 One of  t he s e  was the divis ion on the mot i on to adop t the S ec ond 
I nterim Report o f  the Se lec t Commi t tee on C ons t itut iona l Deve lop ­
ment for wh ich there were 5 9  ayes and no negat ive votes regi s tered, 
Hous e o f  As semb ly Debates , Vo l . 1 ,  No . 10 ,  pp . 1 6 1 2 - 1 3  (he reaf ter 
re ferred to  in the form: H . A . D . , 1 : 1 0 : 1 6 1 2 - 13 ) . 
4 On i s s ues  in which the technica l e lement of ' no c onfi dence ' 
predominates , the Admini s t rat ion has been more suc c e s s ful in 
ob taining the s upport of the Under-Secretaries , e . g .  t he amend ­
ment t o  reduce the Pub l ic Service appropriat ion , H .A . D . , 1 : 10 : 1827 .  
government . At the t ime of  its  pas s age , the Under -Secretaries ' 
b i l l  was re ferred to  as ' one o f  the mos t  de l i ght ful ly vague pi eces 
o f  legis lat ion that this Counc i l  has eve r been as ked to  approve ' . 1 
The former Minis ter , the Admini s trator , and the As s is tant 
Adminis trator ( S ervices ) made a number of d i s c onnec ted 
s tatemen ts on d i f ferent occas ions ab out the intended role 
of  the s e  Under -Secretaries : they would represent a s tage 
in the deve lopment of respons ib le  execut ive government; 
they would  be  trainees , ge t t ing an unders tanding of  par ­
liamentary proc edure , admini s trat ive me thods , departmental 
organi zat ion , and the formulation o f  pol icy; they would  be 
attached to each of the ' main ' departments ' to unders tudy 
thos e o f fi c ia l  members who ac t in the le gis lature in a role 
resemb l ing Minis ters ' ;  they woul d  be as s oc iated with depar t ­
ment s  !!21 represented in the House , to  supp lement the 
o f f i c i a l  repres entat ion reduced from s ixteen to ten by the 
lates t c ons t i tut iona l re form; they would  be c onsul ted in 
pol icy-making , c onveying pub l ic op inion to the Adminis trat i on 
and portraying Admini s tration thinking to  the e lect orates . 
(Parker 19 66:25 7 . )  
5 
Prior t o  the ir appointment there was a whispering campaign ' that 
anybody who became an Under-Sec retary would be a " s tooge" of the 
government and woul d  c omp le te ly lose  the respec t of his e lectorate ' 
( Gunther 1 9 6 6 : 2 )  and at leas t one M .H . A .  dec l ined to  be an Under­
S ecretary bec aus e of  th is  fear . To counter this , Under -Secretaries 
were no t ob l i ged to  vote wi th the O f fic ial  Members , but none the les s 
s ome fe l t  i t  neces s ary when debat ing in the Hous e t o  rea f fi rm they 
were s pe aking as independent Members . Ne i ther the Under-Sec retaries 2 
nor the ordinary Members 3 unders tood the s c ope of  the new pos t , and 
by June 1965 in the Trus teeship Counc i l  i t  was being ' regre t ted tha t 
the sys t em o f  par l iameptary Under -Secretar ies had not produc e d  
sat is fac t ory results ' . � Primari ly ,  they we re be ing tra ined i n  
admini s tration , when what they b ad ly needed was ground ing in the ir 
po l i t ic a l  roles . Only be lated ly was thi s  mis take real i s ed , and 
s teps taken t o  rec t i fy i t . The Under -Secretar ies  never became a 
nuc leus of  leadership coale sc ing the e lec t ed membersh ip , e i the r for 
or agains t them . The app ointment of Under -Secre taries in e f fec t 
s l iced o f f  ' the who l e  educ ated eche lon o f  Papuans and New Guineans ' 
(van d er Veur 1965:453)5 and fur ther contr ibuted t o  the d is organis ed 
s t ate o f  the uno f f i c i a l  Members . 
1 B . E .  Fair fax-Ros s ,  Legi s lative Counc i l  Debates (hereafter re -
ferred t o  as L . C . D . ) , 6 : 9 : 9 3 1 . 
3 Wegra Kenu , H . A . D . , 1 : 9 : 1553 . 2 P i ta S imogen , H . A . D . , 1 : 4 : 488 . 
4 Chip ing H . C .  Kiang ( China) , Trusteeship Counc i l  O f fic ial Rec ords 
(T . C . O . R . ) , 32nd Se s s ion ,  125 6th Mee t ing , 15 June 1 9 65 , par . 7 . 
5 Emphas is  in ori gina l . 
6 
The We stminster sys tem pre suppose s the Admini strat ion wi l l  
sponsor the va s t  bu lk of le g i s lat i on cons idered by the par l iament . 
It  i s  not se l f-ev ident why this  shou ld app ly t o  Papua- New Guinea , 
where the Of f i c ial Member s  compr ise only a minor ity and cannot 
purport to be act ing in c omp l iance with popu lar manda te . It  i s  
only be cau se the Admin i s trat ion i s  charged with runn ing the govern­
me nt , and pos se s se s  an abs o lute ve to over a l l  le g i s la t i on , t hat in 
pract ice it w i l l  int roduce mos t  b i l l s . The pos t -war Legi s la t ive 
Counc i l  had pre sented to it  fu l ly ha l f  as  many pr iva te member ' s  
b i l l s  ( 6) a s  both houses  of  the Commonwea l t h  Pa rl iame nt dur ing the 
same pe r iod (Lynch 19 64:7 , 8) ,  and it  wa s l ike ly that pr ivate 
member ' s  b i l l s  would be used even more in the new House . 1 Th is  
indeed happe ned , but o f  part i cular inte re st  here i s  the ident ity 
of the author s as it give s some ind i cat ion o f  the Membe r s ' under­
st and ing o f  the legi s lat ive proce s s  and the ir ab i l ity t o  c ope with 
the intr icac ie s o f  the Stand ing Orde r s  in shepherd i ng the ir b i l l s  
through the req uired three read ings . 
In a l l  250 b i l l s  we re pre sented t o  the House of As semb ly dur ing 
it s f ir s t  three year s , a heav ier work�oad than for a comparab le 
t i me s pan of the Leg i s lat ive Counc i l . Thirty-nine of the se ( or 
15 . 6  per cent )  we re pr ivate member ' s  b i l l s . 3 Over 90 per cent of  
a l l  b i l l s  were enacted ; as wa s to  be expe cted the rat io of  adopt ion 
for pr iva te member ' s b i l l s  wa s lowe r  ( 60.5 per cent ) than the 
Adminis t ra t ion component (97. 1 per cent , exc lud ing t hree b i l l s  
s t i l l  pend ing) . 
Eur opean Members , de s p i te the ir smal ler numbe r ,  sponsored three 
t ime s as  many b i l l s as ind ige nous Me mbers . Only 7 of the 3 8  in­
d ige nous Membe rs  have pre sented b i l l s  wh ich they originated t o  the 
House , and i f  the Under- Se cre tar ie s are exc luded , thi s  further 
1 Indeed , the cont inuation o f  the pa t te rn wa s a s sured by the pre ­
sence of  s ome of the same unof f ic ia l  Membe r s  in b oth legis lat ive 
bod ie s . To Dona ld Barre t t  we nt the honour of introduc ing the 
f ir s t  3 private membe r ' s  b i l l s  in t he Legi s lative Counc i l  (Lynch 
1 9 64:7) and of sponsor ing the f i r s t  pr iva te membe r ' s  mea sure in t he 
House of As semb ly .  
2 
Approximate ly 850 b i l l s  be tween 1 95 1 and 1 963 . See Lynch 1 9 65:8. 
3 I t  cannot be known how many of the Admini s t rat ion b i l l s  were 
orig inal ly prepared for pr ivate Member s , but introduced at t he ir 
reque s t  by an Of f i c ia l  Member to obt a in the be ne f it of Admini stra� 
t ion s ponsor ship . If we ight ing we re a s s igned f or this , it wou ld 
mos t  l ike ly increa se the European Membe r contr ibut ion . 
Tab le 1 
B i l l s introduced into the Hous e of As semb l� 
( f ir s t  twe lve meet ing s )  
• 
Pa s sed Pa s sed Pa s sed Pa s sed New b i l l Withd rawn , S t i l l  Author Introduced immed iate ly same next other sub s t i- d ied , e t c . pend ing s e s s ion se s s ion se s s ions tuted 
Governme nt * 21 1 1 35 30 27 10 2· 4 3 
European 
Membe r s  
Spee i a  1 ( 7) ** 20 10 2 3 - - 5 
Open ( 3 ) ** 10 1 - 1 - - 7 1 
Ind igenous 
Membe r s  
Under- Sec . ( 4) ** 6 - - 3 2 - 1 
Othe r s  �3} ** 3 1 - - - - 2 
Tota l ( 1 7) ** 25 0 1 47 32 34 1 2  2: 1 9 4 
* Inc lud e s  4 bil l s  introduced by  Under - Se cre tarie s at the Twe l fth Mee t ing . 
** F igure in  pare nthe se s equa l s  number of d if ferent e lected Member s  introduc ing pr iva te me mber's 
b i l l s . ....... 
8 
narrows to only 3 out o f  28 . 1 Granted that the Wes tmins ter sys tem 
does no t favour non -Admini s trat ion meas ures , for Papua-New Guinea 
this  mi gh t  more apt ly be phras ed as d i s c ouraging indi genous Members 
from introduc ing private member ' s b i l ls . Without pos i t ive t raining 
to  as s i s t  them in this component of the legis lat ive proces s , they 
could be expec ted to , and in fac t d id , abs tain . 
Hans ard reveals that the ind i genous Members als o p layed l i tt le 
part in p rop os ing amendments to b i l ls in Commi t tee . O ffic ial  
Members s ubmi t ted 62 s uch amendments 2 and European uifo f f ic ial  
Members p roposed 3 6  changes . 3 I ndi genous Members were c onsp icuous 
by the ir s i l enc e . Only 5 amendments were proposed by Under ­
Secretari es , and exc ept  for Mr John Guise ( a l s o  5 t imes ) ,  no other 
ind igenous Member authored a s ingle amendment .  Ano ther i l lus tra­
t i on that the Commi ttee s tage is  ou ts ide the sense o f  c ompetence 
of thes e uno f f ic ial Members is  tha t on only 17 b i l ls did any 
indigenous Member even s peak on amendments . Th is s el f -exc lus ion 
from the technical  s ide of  the b i l l  adop tion is  bes t ep i t omised by 
the Appropriat ion B i l l  debates : ind igenous Members engage with 
alacrity during the genera l d iscuss ion , but  reti re when the money 
b i l ls go to Commi t tee . 
The s ame trend is  apparent in the who le b i l l -adop t ion p roces s . 
Upon adj ournment of  the Twe l fth Meet ing , o f  the 246 b i l ls introduced 
and not s t i ll p end ing , there were no queries or debate on 111 ( or 
45 per c ent ) . Given the c ommunicat i on prob lems ,4 i t  is  doub t ful 
that a l l  indigenous Members unders t ood thes e meas ures s o  wel l  that 
they had no need to ask a ques t i on .  Indigenous Members spoke on 
only 70 of the remaining 135 b i l ls for wh ich c omment or debate is  
rec orded , and o f  these 8 are tal l ied on ly because o f  John Gui se . 
A great deal  of d iscuss ion takes p lace wh ich is  away and 
above the heads o f  the Members o f  this  Hous e . I th ink 
that the Admini s t ra tion i s  b l ind to  this . I t  does no t 
1 One of  thes e 3 is  Mr John Guis e , whos e dis t inc t ive behaviour , 
which a l s o  dis t ingui shed h im from o ther ind igenous Members in the 
Legis lat ive Counc i l  ( s e e  Gros art 19 6 6 : 1 5 9 - 60 )  mi ght more proper ly 
exc lude him from ta l l ies  meas ur ing the per formanc e of less ex­
per ienc ed indigenous Members . 
2 A Member pres enting a series  of amendments  was counted only once , 
and not the number o f  amendmen ts proposed . 
3 O f  c ours e , o f f ic ia l  amendments may we l l  have been influenced by 
uno f f ic i a l  Members , j us t  as in the old Legis lative Counc i l  (Lynch 
19 63:7 ) . Again , we ight ing would tend toward European uno f f ic ia l  
Member influenc e .  
4 See p . 1 1 .  
re a l i ze that many Members do not speak on the various bi l ls 
becaus e the y do no t unders tand them . These men are inte l l i gent 
men , but unl es s  they c an read and write how can they ful ly 
unders tand?l 
Thes e f igures show that the i nd igenous members remained spec tators 
to mos t  of the work involved in the enac tme nt of b i l ls , the mos t  
s a l ient func tion o f  the House  o f  As semb ly .  
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Experienc e wi th the Legis lat ive Counc i l  foretold that ' interven­
t ions ' o f  indigenous Members in the Hous e would be concentrated on 
the que s t i on period , Ad j ournmen t s peeches , and the debate on the 
annua l App ropr iat ion B i l l  (Gros art 1 9 6 6 : 158) . Thi s  was we l l  i l lus ­
trated at the Twe l fth Mee t ing o f  the House o f  As s emb ly ,  when they 
as ked 66 of the 128 ques t i ons p r inted on the Not ice Paper , 35 of 
the 77 ques t ions rai s e d  by leave wi thout not ic e , and ac counted for 
hal f of the Adj ournment speeche s ( 19 out of  38 ) rec orded 2 in 
Hans ard . The ind igenous Member d i sp lays a greater  sens e of s e l f ­
as surance i n  these  three c omponen ts o f  the House proceedings , us ing 
them to bring forward a mis c e l lany o f  i tems o f  interes t  to c ons t i ­
tuents . But care ful s c rut iny o f  the indigenous Member ' s  c ontribut ion 
rais e s  s erious doub t  over whether he dis t inguis hes between the ir 
respec t ive purposes or  even under s tands the i r  mechan ics . 3 There is 
ev idence t o  beli eve that debate on the Appropriat ion B i l l  is  c on­
s idered j us t  ano ther vers ion of a s ingle func t ion: 
I have no thing new to say ,  j us t  my us ual  reque s t . I am 
c ons tantly s tanding here making th is reque s t . . . .  Now I am 
asking : How much wi l l  i t  c os t t o  bui ld  th is road to  Buang? 
Let us see i f  we c an f ind this  money . I as ked th is ques t i on 
in 1966  and I am s t i l l  wa i t ing for a rep ly . Le t me hear it  
now . 4 
I nd i genous Members not infrequent ly pose s imp le ques tions which 
c ould be eas i ly answered by informal c ontac t out s ide the legi s la­
ture ; no  mat ter o f  po l i t ical moment , p repara t ion o f  ground work 
1 . B arry Holloway , H . A . D . , 1:3:3 7 6 - 7 . 
2 
The per iod al lot ted prior t o  Ad j ournment does not p rovide oppor -
t un i t y  for a l l  Members t o  speak , and as ques t ions ruled out o f  
order do not appear i n  Hans ard , the indi genous Member t otal would 
be  even grea ter i f  the former were unl imi ted and the latter inc luded . 
3 Hans ard does not record the Speaker ' s  admoni t ion , in Pidgin , ' You 
have as ked thi s  ques t i on before ; do no t ruin our work here ' ,  to  
Mome i Pangi al ' s  que s t ion on the Mend i airs t r ip (H . A.D . , 1:12:2 1 2 5 ) , 
or not t o  make a speech on a no t i c ed que s t ion he had rais ed (H . A . D . , 
1:12:2 1 3 1 ) . 
4 S ingin Pas om ,  H . A . D . , 1:1 2:2 153 . 
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for later pol i t ical  p loy , or even governmental c ommitment is  
achieved . There is  a fai lure , too , t o  fo l low up unanswered ques ­
t i ons as ked wi thout no tic e , when the res pondent counters by 
reques ting that they be p laced upon the Not ice Paper . One -quarter 
( 1 1}  o f  European Members ' queries fe l l  into th is  category and o f  
thes e , no t ic e  was later given o n  a l l  but 4 ;  b y  c ontras t ,  hal f ( 18 )  
of  the ques t ions as ked b y  the ind igenous Members me t a s imi lar 
rec ep t i on and mos t  o f  them ( 13 )  were therea fter dropped  and did 
no t appear upon the Notice  Paper . 
F rom a l l  this aris es  the s us p i c i on that the mere ac t of  as king 
a ques t ion or making a spee ch c ons t i t utes the alpha and omega o f  
much o f  the ind igenous Members ' par t i c ipat ion i n  the Hous e o f  
As s emb ly .  They s e e  the ir s ole role a s  c onduit i n  a two -way 
c ommunicat ion channe l be tween c ons t i tuency and government , one o f  
the rec ogni s ed func t i ons o f  a legis lator , but hard ly the ful l 
meas ure o f  preparation for s e l f-gove rnmen t .  The increas ing number 
of indi genous Member  ' interventions ' s ince the days o f  the Legis ­
lative Counc i l  i s  mis leading . 
Had the immedi a te c oncern o f  the Admini s t rat ion been the t raini ng 
o f  indi genous legis lat ors and not the b us ines s of  running the govern­
ment , what d i f ferences  mi ght have been expec ted in the proces s es o f  
the Hous e? A t  the outs et , three- f i fths o f  a l l  b i l ls woul d no t have 
been adopted in one day wi thout any de lay between their f i rs t read ­
ing and f ina l pas s age , nor wou ld four -fi fths o f  al l b i l l s have been 
enac ted at the same meet ing in wh ich they were f irs t  int roduc ed . 
The Admini s trat i on wou ld not have oppos ed the reques t  o f  an indi ­
genous Member for the pos tponement of  debate and , ins tead , pushed 
a measure through three read ings on a s ing le day . l 
. . .  our peop le always ask us . . .  to t a lk about mat ters which 
have taken p lac e in thi s  House when we return to our 
e lec torates . We have to te l l  them tha t we do not know 
much about what the O ffic ial  Members think and fee l . The 
O f f ic ia l  Members have so much of  the powe r of  d i s cus s ion 
and debate that they s eem t o  put the e lec ted members down . 2 
The c omp laint that the uno ffic ial  Memb ers rar e ly receive draft 
legis lat ion in t ime for adequate s tudy was voiced as ear ly as the 
pos t -war Legis lative Counc i l  (Hughes 1959 : 209) . I t  s t i l l  c ont inues . 
Duri ng the three -year l i fe of the Hous e , the 2 1 -day rule for the 
introduc t ion of b i l l s has been abandoned , and the s ys tem of advanc e 
1 See H . A . D . , 1:9 : 1482 ; als o H . A . D . , 1:1 1:2009 . In  de fence o f  the 
Adminis tration , i t  mus t be admi t ted that a maj ori ty o f  the uno f f i ­
c i a l Members a l s o  voted to  oppos e the de lay . 
2 Te i Ahal , H .A . D . , 1 : 4:57 5 . 
d i s tribution of  b ills has been breaking down . 1 Although i t  is 
tradi tional to present financ ial legislat i on wi thout not ice , even 
thi s  migh t require re-examinat i on in the light o f  Members ' need 
1 1  
for t ime to  c ons ult on legis la tive propos als p rior t o  the c onvening 
o f  the House . 
Moreover , i f  preparat ion o f  the ind igenous Members for s elf ­
government had been the p rime obj ec t ive , the problems posed by 
their res t ric ted English s peaking and Pidgin read ing c omp�tence 
would have been met by mo re pos i t ive efforts than have been adop ted , 
well-meaning as the limi ted interpret ing services o f  the House are . 
I nterviews with a number of  ind igenous Members emphas ised their 
inab ili ty to  follow the c ourse o f  ac tion on the floor through the 
s imultaneous interp reta t i on service . This is not to cri tic ise the 
interp reters , but t o  s tres s the impos s ib ili ty of their present task . 
Given the c i rc umlocuti ons o f  Pidgin , direc t interpretation of  rapidly 
spoken Engli sh is extremely d i f ficult , and when i t  is of a c ompli ­
c ated budget speech , replete wi th c omparat ive figures , well-ni gh 
imposs ible . At the very leas t ,  c op ies of all materials in English 
from wh ich Members intend to  read in the House could have been given 
t o  the interpreters in advance to  as s is t  them in following i ts gis t . 
Reduc t i on in the s peed o f  floor d is c ourse ought  to  have been en ­
c ouraged , 2 rather than p roceed ing on the p remi se that everything 
wi l l  be t ranslated , or that it  is  inunater ial  i f  i t  i s  not . Pos s ibly 
a mechani sm c ould have been added for Members relying upon the 
interpreters ' services t o  . interrupt a speaker unt i l  the interpreters 
c atch up , or ampli fy on what is being interpreted in a garbled 
fashion . 
' Nat ive Members o ften as k each o ther out s ide the House:  "What 
were they t a lking ab out? What was going on?" ' 3 Brief , s impli fied 
prec is in Pidgin and Motu c ould have been appended to all English 
publications d i s t r ibuted to Members , at leas t enabling them t o  know 
their general sub j ec t  and more important highli ghts . Befi t t ing an 
oral culture , a s t aff  would have been spec ially employed to s unnnaris e 
verbally the c ontent s and s i gni f i cance of  all s uch materials , and for 
ma j or mat ters , c onduc t informal seminars out s i de the meet ing hours 
of the House . The indi genous Members would not have to  be admonished , 
as they were a f ter a number had c omplained of  inab ili ty to  read the 
World B ank Report , ' I t  is your j ob ,  as members , to take thes e papers 
and reports and have them exp la ined to you . . . .  I t  is up to the 
1 This breakdown p robably reached i t s  peak at the Twelfth Meeting , 
when the sec ond reading o f  a pr ivate member ' s  b ill had t o  be pos t­
p oned as none of the Members had a c opy . H . A . D . , 1 : 1 2 : 2 18 1 . 
2 See c onnnent s  of  P i t a  S imogen , H .A . D . , 1 : 2 : 3 1 6 . 
3 
. 
P aul Lapun , H . A . D. ,  1 : 2 : 2 7 1 .  
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nat ive members themse lves t o  find Europeays and o ther educated 
peop le to  as s is t  you [ s ic ] in this work ' . Thi s  s ta f f  c ould have 
been the nuc leus o f  a reference s ervice having a c l ose pers ona l 
rapport with a l l  legis l ators want ing to  d is c us s  with them in P idgin 
or Mo tu the workings of  government , poss ib le s o lut ions t o  prob lems 
faced by Members , and the contents o f  a b i l l  or an amendment they 
wished t o  spons or . 2 
Wi th regard to the mechanics o f  the House , ' as a matter o f  
Mini s terial  pol icy ,  [ they would not have been ] s o  shaped as t o  
perpetuate the comp lex and o ften anachronis tic forms and procedures 
of t rad i t iona l Bri tish par l iaments ' (Parker 1 9 66 : 2 65 ) . 3 I t  was no 
s o lut i on to name a S tand ing Orders Commi t tee of wh ic h a maj or i ty o f  
Members had long experience on the Legis lative Counc i l  and were 
fami l iar with the workings of thes e rules . I f  the Hous e ' rea l ly 
belongs t o  Papua and New Guinea , then i ts p rocedures mus t be 
s imp l i fied so that they are unders tood by the Papuan and New 
Guinean members '  . 4 Even Dr John Gunther , in defend ing the S tanding 
Orders , added tha t ' i t wou ld be a great pi ty i f  they were not 
amended to  s ui t  this  Terri tory ' s  needs ' .5 
One o f  the ' ma j or themes ' s ince the f i rs t  years o f  the pos t -war 
Legis l a t ive Counc i l  has been the lack of a s ys tem o f  s tanding c om­
mit tees . 6 In  1 9 65 , the U . N. Vi s i t ing Mis s ion was s t i l l  point ing 
out that ' other commi t tees c ould with pro f i t  be set up and a more 
sys tematic use made of the [ c ommi ttee ] sys tem '  in the House o f  
As semb ly . 7 Grea ter dependence upon c ommi t tee s ervices wou ld have 
af forded each Member an opp ortunity to s tudy intens ively a s egment 
of the leg i s lat ion and s ub s t ant ive mot ions presented , and to gain 
1 Speaker H . L.R . Nia l l , H.A.D . ,  1 : 5 : 7 5 6 . 
2 The need for a reference s ta f f  is  noted by van der Veur 1 9 65 : 457 . 
Or  s ee I an Downs : ' I  as k quite humb ly th at s omething be done to  
increas e the res ources o f  p r ivate members in the p reparat ion o f , 
and adv ice on , B i l l s . '  H.A . D . , 1 : 5 : 67 5 . 
3 S ee exchange over S tanding Orders in S outh Pac i f ic P os t , 23 June 
19 64 , p . 18 ; 2 6  June 1 9 64 , p . 2 ;  30 June 1 9 64 , p . 2 .  
4 Lepani Wats on , H . A.D . , 1 : 10 : 1 7 54 . Als o Zure Zurecnuoc , H . A . D . , 
1 : 2 : 1 5 2 . 
5 John Gunther , H.A.D., 1:8:1329. 
6 Hughes 19 5 9 : 209 . For examp le ,  see ' Report o f  Selec t  Commi t tee 
on ''Compos i t ion o f  the Legis lative Counc i l  and the appointment o f  
S tand ing Commi ttees " ' ,  L . C.D . , 1 : 6 : 7 - 12 .• 
7 T . C .O . R . , 32nd Ses s ion , 1 2 5 5 th Meet ing , 14 June 1 9 65 , par . 42. 
13 
an unders tand ing of  at leas t tha t area of government . Ins tead , 
there has been limi ted us e of  c ommi t tees , and ' the poor repres enta­
t ion o f  ind igenous Members ' on them was early no ted (van der Veur 
19 65 : 503 -4) . For  the 6 s tand ing and 4 select c onnnittees which have 
s erved the Hous e o f  As semb ly ,  17  d i fferent ind igenous Members have 
he ld the 24 pos t s  as s igned t o  them . (At the s ame t ime there have 
been 29 commi ttee appointments of European e lec ted Members , and 20 
s eats a l l ocated to O ff ic ial  Members . )  Exc lud ing the 10  Under ­
Secre tar ies , a l l  of  whom have been named to a t  leas t one c ommi ttee , 
only one -quar ter ( 7 )  of  the remaining 28 ind igenous Members have 
had any c ommi t tee pos t s . l Wi th l imi ted c ommi ttee exp e r i ence , and 
given the exis t ing obs tac les t o  c omprehens ion o f  House procedures , 
the ind igenous Member c ould  be expec ted to rema in c onfus ed by the 
s um tota l of legi s lative ac t i on , and general ly t o  play his  par t  on 
the pe riphery , respond ing to s uch cues  as ' ec onomic deve l opment ' 
and ' educat ion ' as indic at ions for him to  talk on his  own e lec torate ' s  
need for cash cropp ing , schools , roads , br idges and s undry o the r 
local improvement s . 
Jus t as Parker (19 6 6 : 251) c ens ored the inadequacy of l ocal  govern­
ment counc i l s  as ' ins truments o f  eo l i t ical  educat ion • 2 s o  might the 
Hous e of As s emb ly be  c r i tic ised . Government in Papua -New Guinea 
has been ' execut ive ' government , and dependenc e upon the kiap 
( distr ict adminis trat ive o f f icer )  has now mere ly been trans ferred 
to  the legis l at ive s c ene . The indigenous Member comes to  Por t 
Moresby ' t o te l l  the kiap ' , and when he re turns home informs his  
peop le what the government s aid. The Administrat ion has succeeded 
in integrat ing the House of As s emb ly into the country ' s  other 
ins t i tut ions for governanc e ,  but the proc e s s es o f  government remain 
a l ien or inc omprehens ib le  to the ind igenous Member . The Adminis tra­
t ion has fai led to involve him as an integral part of  the governmen tal 
s t ruc t ure of the c ountry . To th is extent the ob j ec tive of the 
' ins tant Par l i ament ' (White  1 9 65 : 18 6) to t rain Papuans and New 
Guineans for s e l f -government has not b een reali s ed . 
1 Thi s  does not inc lude the add i t ional 2 ind igenous ' deput ies ' who 
have never been cal led t o  attend the i r  c ommi ttees ' mee t ings . 
2 Emphas is in or i gina l . 
Chap ter 2 
S ome ob servations on bas ic as sumpt ions and procedures 
The cas ual  vis i tor  from Americ a i s  innned iately aware of the 
c ontras ts between his  own legis lature and the Wes tmins ter-s tyle 
par l iament in Papua -New Guinea with i ts panop ly o f  pomp and i t s  
proces s es premis ed upon the importance o f  f loor d i s c uss ion .  The 
more s t udious ly inc l ined s pec tator wi l l  dismi ss  the seeming 
anachronisms of wigs , l robes , Clerk ' s  minute glas s , obeis ance to 
the chai r , and o ther marks of yes teryear , i f  s ome purpose is  
served by their c ont inuance . The s ame s ympathet ic  at t i tude app l ies 
ini t i al ly to any procedures , for it is apprec iated that from the 
mother of par l i aments has sprung a number of var iants , each de• 
s igned to adap t the ins t it ut ion to new po l i t ical  c l imes , and that  
the  Amer ican-s tyle legis lature is  but  one s uch his torical examp le . 2 
However , the observer wi l l  l ook as kance at b li nd copying o f  anc ient 
us ages , knowing that un les s format ive forces in the new p o l i ty are 
s imi lar to those which helped shape the ins t itut ions of the mo ther 
country , there wi l l  be rep l icat ion only for i ts own s ake , and the 
ent ire enterp rise bec omes suspec t . A l l  th is s ugges ts  the value o f  
examining the bas ic as s ump tions upon which the Papua -New Guinea 
House of As semb ly is being erec ted , and analys ing the appropriate­
nes s o f  the House and i ts procedures for the c ountry as i t  moves 
toward s sel f- government .  
A nat iona l leg is lative ins t i tution is  being s truc tured for Papua ­
New Guinea on the as s ump t ion that a par l iamentary , as dis t inct from 
a pres i dent ial , s ys tem bes t s a t is fies the country ' s  needs . I t  is 
to  be expec ted that as mentors , Aus tral ians would train thei r wards 
in the s ys tem wi th which they are mos t fami l iar .  The Selec t  Com­
mi t tee on Cons ti tut iona l Deve lopment has imp l i c i t ly c onc urred in 
this dec i s ion , as has the Hous e of As semb ly in adop ting the Com­
mi tee ' s  report at i t s  June 1 9 67 Meet ing . Now , when p o l i t ical  part ies 
1 Although he may concur with the obs ervat ions o f  M . H . A .  Zurec nuoc 
that ' a  p lume of  a b ird of parad ise and the dres s o f  our ances t ors ' 
mi ght  be  more appropriat e  wi th independence'. H.A.D., 1:11:2029. 
2 
F or a s tudy o f  the progress ive d ivers ion o f  American c ol onial 
prac t ic e  from that fol lowed in the House of  Connnons s ee Har low 1 9 1 7 . 
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are j us t  forming and the vas t maj or ity of the e le c t orate are unin­
volved in p o l i t ical  ac t ivi ty beyond the i r  own narrow horizons , i t  
i s  s omewha t di fficul t t o  envis age the emergenc e within the near 
future of a fu l ly viab le ,  p ar l i amentary government al ong conven­
t ional l ines in Papua -New Guinea . The s ame holds true for one 
bui l t  to  f i t  the c las s ical  Ame rican pres ident ial  mode l .  On the 
o ther hand , at thi s s tage of p o l i tical  deve l opment , it cannot be 
demons trated that a modi f ied par l iamentary s ys tem ,  one pragmat ic ­
a l ly adap t ed to  the s i t uat ion in Papua -New Guinea , jus t  as in 
We s tern Samoa , would  not adequate ly s erve . l Thi s , of  cours e , 
gives l i t t le suppor t for the trans ference in t o to o f  al l par l i a ­
mentary forms obs erved in Aus tra lia . 
Al l ied t o  the fundamental que s t i on o f  the appropr iate pol i t ical  
s ys tem for Papua -New Guinea i s  tha t o f  the par liamentary procedures 
whic h the pres ent Hous e of  As s emb ly should fo l low .  Pres en t ly , they 
adhere c los e ly to thos e of Aus tral i a , up on the as s ump t i on tha t the 
c ountry wi l l  bene f i t  from the protec t ions which have over centuries 
been bui l t  into the s e  S tand ing Orders . What i s  ignored is  tha t , 
at the very l eas t , thi s carries over a great deal of  legis la tive 
deadwood wh ich today s erves no protec t ive or fac i l i tat ive purp ose . 
I n  add it ion , i t  requires the ind igenous Members to  mas ter  unfami l iar 
p o l i tical  p roces s e s  wh ich may p rove to be dys func tiona l for Papua ­
New Guinea . 
An i l lus trat ion may exemp lify th is inappropriat enes s .  The re­
quirement of  ' readings ' for  b i l ls under the  S tand ing Orders now 
fol lowed both in Aus tra l i a  and Papua -New Guinea derives from a 
per iod in Eng l i s h  hi s tory when legis lat ors were i l l i terate , s o  
that meas ures had t o  be  read al oud to  inform the membership upon 
what they were taking ac t i on .  T oday , the original func t ion has 
become obs ol ete , and the purpos e of  ' read ing ' is  t o  mark three 
s tages in the c ours e of  enac t ing a meas ure . To speed the p roce s s , 
only the t i t l e  i s  ' read ' . However ,  the pres ent l iteracy leve l of  
the  Hous e is  more akin t o  that o f  ear ly Engl ish par l iament s than 
today ' s  Aus tra l i an bodies , and there wou ld be  more reas on to  return 
to the reading of b ills in the ir ent i rety during the ir progres s 
through the Hous e than the rote adopt i on from Aus tra l ia of  ' t i t le 
reading ' .  Never the less , under the House o f  As s emb ly S tanding 
Order 195 , only the t i t l e may be read , and under  S tand ing Order 76, 
a Member i s  denied the ab i li ty to  require the read ing at length of 
any c irculated material s .  
1 This i s  a lready in progre s s , as evidenced by the advance budge tary 
c ommi tment o f  $ 150 , 000 for the S outh Pac i fic  Games made at the 
E leventh Mee t ing . H . A . D . , 1 : 1 1 : 1987 . Logic al ly extended , by con­
vent ion pos i t ive budgetary author i ty may be trans ferred t o  the 
Hous e to supp lement i ts pres ent ne gat ing powers . 
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F o r  the foreseeab le future , one o f  the greates t services wh ich 
may be furnished by the Hous e  o f  As semb ly - the only c ountry-wide 
po l i t ic a l  ins ti tution in which the indigenous inhab i tants have a 
ma j ority - is the fos tering of  a sense of  nat ional as dis t inc t from 
tribal or regional ident i f ic at ion , and the related growth of a 
pub l ic opinion wh ich t rans cends narrow , parochial boundaries . Al l  
this makes i t  imperative that the uns ophis t icated elec torate be 
educated to the bus ines s of government and the role of the House 
in its  furtherance . The prac t ices o f  the House , however , s ugges t 
that i t s  bus ines s is  confident ial , and as a consequence , the 
educ ative func t ion is poor ly dis charged . The exp lana tion for this , 
too , l ies in his tory , and further ev idences the inadequacy o f  merely 
copying Aus t ra l i an S tand ing Orders . 
Par liamentary power developed in England at the expense o f  the 
king , and s tep s had to be taken to protec t legis lators and the 
par l iamentary proces s agains t execut ive inter ference . The s igni f i ­
cance o f  the sham res i s t ance p ut up by a new Speaker when he i s  
c onduc ted to the Chair o f  the House i s  roo ted in a true reluc tance 
to ac cep t  a pos t which might lead to the occupant los ing hi s head . 
The S peaker ' s  withdrawal , when the House goes into Commi t tee o f  the 
Whole , s ymbo l is ed that he c ou l d  no t report on thes e dis cuss ions to 
the execut ive and thus could not be held ac coun tab le . A l l  th is has 
contr ibuted to the House of As s emb ly ' s  tendenc y to treat i ts ac t i ons 
as private unt i l  it dei gns to make tnem pub l ic . I t  is  carr ied to 
s uch extremes as denying a s pec tator the right  to make any wr it ten 
note dur ing the Hous e ' s  s i tt ing , which inc idental ly s o  c las hes wi th 
the modern day ' s  dependence upon the mas s medi a  as to be winked at 
by supp lying vantage points to  representat ives of the pres s and 
radio , a l though nominal ly they are in the press  box outs ide the 
chamber . 
As further i l lus tration of  thi s  ' private ' charac ter o f  the Hous e , 
mos t o f  i t s  c o l lec t ive ac t ions are t aken wi thout rec ord ing how 
Members al i gn themselves . Unles s a d ivis ion is  cal led , a voice 
vote i s  s uffic ient for enac t i ng any b i l l  or reach ing any dec i s i on .  
Dur ing the f irs t three years o f  the Hous e , on only th irty -seven 
occas ions were Members requi red to be pub l ic ly acc ountab le for 
thei r ac t i ons by the record ing of  thei r s tands in Hans ard . No­
where els e  does Hans ard carry any ent ry which would enab le a 
c ons t i tuent , or a potent ial  riva l at the next e lec t ion , to as ­
c ertain how an M . H . A .  voted on a s pec i fic propos al  irres pec t ive 
o f  what he may have s aid in debate , or  even i f  he were pres ent at  
a l l  dur ing the leg is lative day . Thus it is  not  c onununi cated to 
the pub l ic through Hans ard that in 19 66 , 1 40 o f  the elec ted M .H . As 
did no t at tend on at leas t one o f  the twenty -seven days that the 
1 At tendance data from Minutes of Proceed ings . 
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Hous e o f  As s emb ly me t , that 8 of  them were ab s ent without leave on 
at leas t one -quar ter o f  the l egis lative days ( s even or more) , and 
tha t one M . H . A .  thought s o  l ight ly o f  h i s  legis lat ive respons ib i l i ­
t ies that he at tended only ten days of  ses s ion throughout the entire 
year . Cons t ituents in the New Guinea coas tal  area are ent i t led to  
know that dur ing 1966  more of  the ir  repres entat ives mis s ed one or  
more dai ly s es s ions , and on the average had longer ab sences , than 
those  from any of  the o ther three regions of Papua -New Guinea . How­
ever , wi th the c l imate of  the House favouring privacy , there i s  
l i t t le incent ive for revis ing Hous e proc edures or the c ontents o f  
Hans ard t o  ensure that a l l  ac t s  of  an M . H . A .  wi th in the Hous e are 
pub l ic ly of  rec ord . 
I t  would be far more  e f fec t ive to revamp the Hous e ' s  prac t ices  
t o  enc ourage the wides t d i s s emination of informa t i on ab out what it  
i s  doing , even before i t s  ac t i ons have been fina l i s ed . There  is  
no b i l l  room where a member  of the pub l ic may c onsult  or ob tain 
c opies of· b i l l s , c ommi ttee reports , and p apers or documents de ­
l ivered t o  the Hous e . The only p lac e where al l b i l l s are t o  be 
found , b oth as introduc ed into the House and as therea fter amended , 
i s  in the records  of the Cl erk . l During the per iod between pas sage 
and f ina l approva l - which for the us ua l  meas ure s ent to  the 
Adminis t rator technical ly has no l imi t and for ordinances  re s erved 
for the Governo r -Gene ra l ' s  p leas ure may extend as l ong as s ix months 
after they are presented to the Admini s t rator - a ve i l  of s i l enc e 
des cends . Rather than enc ourag ing the pub l ic to  make the ir v i ews 
known t o  Members during legis l at ive del iberat ions , and to the 
Execut ive prior to as s ent be ing granted , the exac t oppos i te i s  
achieved . 
Broadcas t ing o f  the proceedi ngs of  the House has been propos ed , 
but d i s approved . Unders tandab le is the re luc tanc e o f  the Hous e to 
p lac e the ed i t ing of  its f loor debates in the hands of pers ons not 
acc ountab le  to  i t . This , however ,  does not c ondone i ts fai lure to 
a t temp t the s ame end unde r  i ts own aegi s , and at the very leas t , 
making arrangement s  with the l oc a l  broadc as t ing fac i l i t ies for 
individua l members t o  addres s the ir  c ons t ituents periodical ly over 
the loc a l  s tat ions regard ing the ir work in the Hous e . 2 Tapes s ent 
t o  l oca l government c ounc i l s , and played over th eir rec orders, would 
1 B i l l s prepared by the Legis l a t ive Draftsman are dup l ic ated by the 
Department of Law , and c op ies may be reques t ed of him .  
2 
To prec lude abus e of  this p r iv i lege , probab ly a Hous e c onnni ttee 
would have t o  b e  appointed to  wh ich the frequenc y and c ontent of 
Members ' ta lks may be report ed . The commi ttee wou ld then be in a 
pos i t ion to  determine whether a l l  Members were rec e iving equa l 
opportunity and a ls o ,  i f  mis leading informa tion i s  b eing broadcas t ,  
that the experiment be d is c ont inued . 
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a l s o  help d i s s eminate informat ion about the Hous e and further the 
ob j ec t ive of educat ing the pub li c . 
In  a c ountry whe re Eng l i s h  i s  unders tood by re lat ive ly few 
peop le , the House ' s  dependenc e up on i t  as almos t the s ol e  med ium 
for legis lat ive pub l icat ions narrowly res t r ic t s  the s pread of  
knowledge about the Hous e . Even if  i t  is  cons idered as each 
Member ' s  pers ona l ob l i gation to app ris e his e lec t orate ab out the 
Hous e , he is  hard ly he lped by mater i a l  wri tten in Eng l is h  which 
ne i ther he nor his c ons t i tuents can read . However ,  so long as 
the House c onduc ts  bus ine s s  as though legis lative affa i rs were 
private exc ep t  to the extent that it wishes to  inform the pub l ic , 
there i s  l i t t le incent ive t o  overc ome the d is ab i l it ies of Eng li s h  
through the us e of  one o r  both o f  t h e  l ingua franca emp loyed to  
bridge the c ountry ' s  many l ocal languages . I 
Ano ther p remi se upon whi ch the po l i t ical  ins t i tutions are be ing 
s truc tured is that every thing ought to be done ' ri ght ' so as to  
l eave Papua -New Guinea wi th an e f fic ient government when pres ent 
t ies wi th Aus tralia  are s evered . As this again is  meas ured by 
Aus tralian s tandards , it  entai l s  high leve l s  of spec i a l i s ation 
and di fferenti at ion , as we l l  as a body o f  c i t i zens capab le  of 
contro l l ing the attendant bureauc rac y . Wor ld pre s s ures po int 
toward s e l f -government mos t  like ly be ing grant ed be fore the c ountry'·s 
manpower has mas t ered al l the techni cal  ski l ls , and i ts vo ters the 
p o l i t ical  ab i l i t ies requis i te for maintaing s uch  a government . 
Europeans re tain�d in the pub l ic s ervice may he lp f i l l  the gaps in 
the adminis 'trat ive area , but the po l i tical  hiatus wi l l  remain . I t  
would appear more rea l is t ic to  de -spec i a l i s e  government to  bring i t  
more within the range o f  i ts peop les ' probab le c ompe tence . This  
would inc lude s imp l i fying the techni ca l i ties  as s oc iated with running 
the Hous e of As s emb ly .  
I nd igenous par t i c ipat ion in local government above the tribal 
leve l is  a re lative ly rec ent innovat ion .  I n  the loca l government 
c ounc i l , p o l i t ic i ans are be ing trained in the rud iments of  par l ia ­
mentary maneuvre and the enac tment o f  loc a l  laws ( c a l led ' rules�) . 
The d i s t r ic t ing of  the House o f  As s emb ly for 1968, which goes far 
to app roximate  Open E lec t orates wi th the areas unde r counc i l  j ur is ­
d i c t ion , promises  the emergenc e of  a ladder of  p o l i t i c a l  advanc ement , 
wi th many prominent individuals in the c ounc i ls s eeking the higher 
pos ts in the Hous e of As s emb ly which c ommand much larger emo luments 
and a greater s c ope of powe r . Already in the f i rs t Hous e , one -th i rd 
of  the indigenous Members had loc a l  government council experience.2 
1 On 7 March 1966, the Hous e adop ted a res o lution cal l ing for a 
feas ib i l i ty s tudy on the trans lation o f  writ ten materials  into 
Pidgin and Motu . H .A . D . , 1:8:1288. No report has ye t been i s s ued . 
2 
Almos t two - f i fths o f  the indi genous c and i dates had loc a l  govern­
ment counc i l  exper ience . 
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Under thes e  c ircums t ances , the f l ow of  work in the Hous e could be 
modi f ied  to  eas e the trans it ion from s ervice in the c ounc i l  to 
s i t t ing in the Hous e . l A neophyt e  M .H .A .  would then have to 
mas t e r  only an expanded range of work , rather than an ent ire ly 
new s et of S tanding Orders . In  turn , the bus ine s s  of the House 
would be more inte l l igib le t o  the memb ers o f  the var ious c ounc i l s , 
and through them information c ould be dis s eminated to the pub l ic . 
At the out s e t , i t  would be rec ogni s ed that local  government 
c ounc i ls do not pre s ume the exis tence of s truc tured maj or i ty and 
minority fac t i ons wi thin their membership . The odds are great 
that the s ame ab sence of maj or i ty organisation wi l l  hold true for 
at  leas t the next Hous e , and probab ly its s ucces s or . The proce­
dures for both c o l legial  b odies  would thus no t be  thos e wh ich 
c ontemp late that there wi l l  be a maj or i ty running them , and a 
minori t y  s eeking to  revise the farmer ' s  pos i t i on to  i ts own 
p o l i t i cal  advantage . Rathe r , more in keeping wi th ind igenous 
mores , they c ould be pointed t oward reaching agreement by a rela­
t ive ly free-wheel ing membership . They wou ld permi t leadership to  
b e  supp l i ed from a number o f  s ourc e s . Pre s umab ly in the House of  
As s emb ly ,  this  wi l l  c ome mainly from the O ffic ia l  Members and the 
e lec t ed Members chosen to s erve as Mini s t er ial and As s is tant 
Mini s terial  Members . But even in the House , the ini t iat ive of the 
ind ividual Member , pos s ib ly exp res s ed in the form o f  the private 
member ' s  b i l l  or mo t i on to  ins truc t  the Government , wi l l  c ont inue 
to exert incr eas ing influenc e , and the S tanding Orders mus t be 
revised to c op e  with this . 
I n  revamp ing the Orders , c ons ide rat i on would be g iven to  the 
fac t that the indigenous Members apparen t ly have been cond i t ioned 
t o  part ic ipat e in c o l l ec t ive dec i s ion-making �hrough non-advers ary 
p roc es s es , and are o f fended and i r i t ated by the sharp pub l ic c on­
frontat ion and raucous heckl ing on the f loor that is typ ical  o f  
Aus tra l i an par liamentary debate . 'We should no t try , b y  contrary 
spe eches , to get the bet ter of one another .. . .  •2 ' I f  they [Members ] 
want t o  ta lk harshly , i t  i s  bet ter  for them to do i t  private l y  and 
no t here [ in the Hous e ] .  ,3 Als o  wei ghed in the review o f  Hous e 
1 
S imi lar ly , the f low o f  work in the local  government counc i l s  
would tend more toward paral le l ing that o f  the House . As an example , 
informant s advi sed that an informal ques t ion period was beginning 
t o  b e  inc luded in the c ounc i ls ' order o f  bus ines s . 
2 
P i ta Tamindei , H . A . D . , 1:9:1416. 
3 P i ta S imogen , H .A.D . , 1:8:12 58. Or s ee Nicho l as B rokam: European 
Memb e rs c an ge t angry with the O f fic ial Members in the House , but 
outs ide they can t a lk about it ' and dr ink tea qui t e  happ i ly t ogethe r . 
P apuans and New Guineans , however ,  cannot do this ' .  H . A.D . , 1:8:12 65. 
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proc edures would be the ir general comp lexi ty , wh ich finds no rec ord 
in Hans ard of the Speaker ' s  mot i oning a c onfus ed Member to  s i t  down 
when he t ries t o  speak at  an inapprop r iate t ime , or the latter ' s  
inab i l i ty to  grasp the nuances  o f  meaning c ontained in the technica l  
requi rements for the phras ing o f  a Ques t ion , l o r  indi genous Members ' 
fai lure t o  take part in House ac t iv i t ies bec aus e of  uncerta inty over 
when prior notice  must  be given be fore moving ac t ion . 
A f irs t s tep t oward s imp l i fic ation might be to  boldly attack the 
confus ing body of  law on the s tatute books .2 It is  arduous for 
even a trained lawyer to wend his way among the two comp i l ed s ets , 
one for Papua and the o ther for New Guinea , and the many ord inances  
adop ted s ince their pub l icat ion. S ince ind igenous law-makers at 
a l l  l eve ls  mus t  work wi thin a frame o f  legis l at ive enac tments , the 
exis ting law should be comp i led into sub jec t -mat ter categories , 
wi th s imp l i fied language and adequate indexes to  fac i l i tate thei r  
use . This would a i d  the preparat i on of  b i l ls i n  les s c omp l icated 
phraseo logy , and the exp lanat ions o f  the local government advisor 
to  counc i l lors on rules  they are debating. Thus , from the beginnings 
of law-making in the local government c ounc i l , the pros pec t ive 
M .H . A . wou ld be expos ed to one set  of laws wi th which he can gra­
dua l ly become fami l iar . 
Ano ther examp le o f  s imp l i ficat ion c oncerns House procedures . If 
the hand l ing o f  a b i l l  t o  the Clerk and his  read ing of  the t i t le 
were a l l  that were neces s ary to s e t  the introduc tory proces s in 
mot i on , if pas s age were not pos s ib le unti l  the laps e of a requi s it e  
minimum period to  permit everyone t ime to  fami l i ari s e  hims e l f  wi th 
i ts c ont ent s , and i f  s tudy and re finement were norma l ly c onduc ted 
in sub j ec t -mat ter  c ommi t tees , 3 this wou ld help  reduce the mys tery 
now s urrounding the p ropos a l  and pas s age of a b i l l  through the 
House . Comp lex mot i ons , such as those  s e t t ing up s e lec t c ommi t tees 
or d irec t ing the government to  take s pec i fic ac t i on , might fol low 
a s imi lar cours e ,  wi th variations on ly t o  f i t  the ir  c ont ent. Here , 
a uni form , uns ophis t icated ser ies o f  s t ages would aid the indige ­
nous Member ' s  mas tery of House ac t i on. 
1 I t  i s  here ins t ruc t ive to c ompare the re lat ive s imp l ic i ty of the 
New Hebrides  Condeminium Joint Rule No . 39 with Papua -New Guinea 
S tand ing Order No . 132. 
2 Thi s is  wri t ten wi th ful l knowledge o f  the S ecre tary for Law ' s  
e l oquent de fenc e o f  the language inc orporated in legis lation and o f  
the exis t ing lega l  sys tem .  See  H . A. D . ,  1:2: 195  ff. 
3 S ee p . 27 f f . , where s ub j ec t -mat ter  c ommi t tees are t reated at  
length . 
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Ment ion has already been made 1 o f  the need t o  augment the inter ­
pre tat ion and trans lat ion s ervices  o f  the House , and to  es tablish a 
legi slat ive re ference s ervice whos e s ta ff would meet  wi th illi terate 
Members at a t ime s e t  as ide each day t o  explain and ampli fy b ills 
and other mater i al . I f  the s ugges tion previously made be adop ted 
that the work of  the Hous e be slowed s o  as to  give Members more 
t ime to s tudy propos ed le gislat i on , th is would nic ely dovetail with 
the oral interpre t ive s ervic e .  Wi th more ext ens ive translat i on 
s ervices  and more inclus ive inte rp re tat ion , ind igenous Members 
s hould be  greatly aided in taking part in the work of the Hous e . 
A re ferenc e service would make that par t ic ipat ion more meaning ful . 
One o f  the d is advantages under wh ich indi genous Members labour 
is the ir  limi ted unders tand ing o f  the intr icac ies o f  government and 
o f  the alternat ives available in any par t icular s i tua t ion. Advice 
rec e ived from the government is  s us pe c t  as t o  impart iali ty , and too 
great a reliance upon c olleagues reduc es  each Member ' s  independence .  
Unt il a ma j ority government evolves , or at leas t s trong minority 
part ies emerge , each elec ted Member s tart s  uncommi t t ed in reaching 
h i s  own conclus i ons . The experienc e of Amer ican legisla tures with 
legislative re ferenc e s ervi c es for over half a century i s  relevant . 
A s ta f f  dedicated to s erving the legislature , backed by a re ference 
library o f  legal and public admini s trat ion materials , and mind ful 
o f  the limi tat ions inherent in i t s role s o  that i t  i s  care ful not 
to overs tep the boundary of supplanting the Members ' dec is ion-making 
proc es s es wi th i ts own , c ould materially b ols ter the quali ty o f  
ind igenous Memb er per formanc e a s  well as b e  o f  c ons iderable aid to  
European Members . With s uch a s ta f f  provid ing sunnnaries  o f  exis ting 
laws , furnis hing c omparat ive material from o ther c ountries both as 
background information and as alternatives for further ac t ion , and 
supplying expert advice on parliamentary procedures , the Memb er  is  
equipped to  tackle problems otherwi s e  b eyond his  individual ab ili ty . 
During the c ours e o f  a Mee t ing o f  the House , the demands on the t ime 
o f  the legislat ive re ference s t a f f  would prec lude any extens ive 
s tudies , which c ould only be undertaken during the legislat ive 
interim . The add i t i on o f  such a s ervice would apprec iably as s is t  
i n  s upplying the s ubj ec t -mat ter c ompe tence lacking i n  today ' s  Hous e 
o f  As s embly . 
The implementation of  the s e  mod i f ic a t i ons in s ome cas es  would 
require mas s ive revamp ings of the S tanding Orders to bring the 
op erat ions of  the Hous e wi thin the unders tanding of the indi genous 
Memb ers and to s truc ture a legislat ive body which would be but part 
o f  an integrated s e t  of polit ic al ins t i tut ions for the whole c ountry . 
Thei r  ob j ec t ive would be  t o  educate  the Members and the i r  cons ti ­
tuents t o  the role and prac t ices  of  the Hous e , and to enc ourage the 
1 S ee p . 11 .  
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growth o f  leadership within the Hous e , with the u l t imate aim of  
c reat ing a viab l e  pol i ty . The fo l lowing connnents are p i tched on 
a much l owe r key , and are ful ly compat ib l e  with the exi s t ing Orders 
o f  the Hous e of As s emb ly . The minor amendmen ts proposed would 
fac i l i tate the workings o f  the Hous e as p re sent ly c omposed , and as 
i t  wi l l  probab ly be a f ter  the e l ec t i ons in 1 9 68 . 
Ques t ions . The purpos e o f  the Ques t ion Pe riod are mul t ip le , and in 
Papua -New Guinea , it ful f i ls the non-manipulative funct ion of  pro ­
vid ing s o le ly fac tual informat ion to  indigenous Members who do not 
know how t o  make , or who are int imidated by the bureaucracy of  ' b i g ' 
government from pos ing , uno f fi c ia l  inqui ries t o  the Admini s t rat ion . 
There is  good reas on to  b e l i eve that many ind i genous Members do no t 
sharp ly d i f ferent iate the Que s t ion Period from Ad j ournment Speech 
time: b oth are re garded s imp ly as c onnnunicat ion peri ods for bring ­
ing the needs of  the ir c ons t i tuents to  the at tention of  the 
Admini s t rat i on . 
The advant age o f  the Ques t ion Per iod mus t be  we ighed agains t i t s  
c os ts , both in t ime s ub t rac ted from other bus ine s s  o f  the Hous e , 
and the loss  o f  governmenta l e ffic iency in respond ing to  an inord in ­
ant number of  ' f ly-speck c ounting ' demands . 
For the f irs t twe lve Meetings o f  the Hous e , there has been no 
gre at r i s e  in the number o f  Not iced Que s t ions : 
ls t Mee t ing -
2nd Meet ing -
3rd Meet ing -
4th Meet ing -
7 7  
220  
142 
1 3 6  
5 7 5  
5 th Mee t i ng - 125  
6th  Mee t ing - 205 
7 th Mee t ing - 150 
8 th Mee t ing - 17 7 
65 7 
9 th Mee t ing -
lOth Mee t ing -
l l th Mee t ing -
12th Mee t ing -
18 1 
174 
1 7 2  
1 54 
68 1 
Howeve r ,  Ques t ions Wi thout Not ice are increas ing , and even more 
s igni ficant is  the greater part  be ing p layed by the indi genous 
Members . The l imi tat ion of Ques t i ons Wi thout Not ic e  to a maximum 
of fi fteen minutes a legis l at ive day , adop ted as an amendment to 
the S tarid.ing Orders at the June 1967  Mee t ing of the House , does not 
s e t t le the Ques t ion Per iod prob lem , 1 as the impac t of  indi genous 
Members ' Not iced Que s t ions has yet to be fe l t . When al l i nd igenous 
Members come to unders tand the fu l l  mechanics of the Ques t i on Period 
and rec e ive greater as s i s tance in the p reparat ion o f  wr it ten in­
quiries , there wi l l  be  a marked increas e i n  the ir number and the 
1 At the Twe l fth Mee t ing of the Hous e , an average (med ian) of only 
1 1\ minut es a day was given to  thi s form of Ques tions , and at the 
Thirt eenth Mee t ing i t  was but 13  minutes . On only 2 o f  the 13 
days on wh ich Ques t i ons were asked in  these  two Mee t ings d id Ques­
tions Wi thout Not ice run over 15  minutes (3  March 1 9 67 - 16  minutes ; 
9 June 1 9 67 - 2 1  minute s ) . 
t ime demands on the House . Already at the Twe l fth Mee t ing , f ive 
hours and forty minutes (over one -ninth) of the period the House 
was s i t t ing was devo ted j us t  t o  Que s t ions . 
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F our forms of l imitation on Ques t i ons mi gh t  be propos ed . One 
may be re ferred to , only to  be d i smi s s ed : the enc ouragement of  
wri t ten ins tead of oral  Rep l i es . By the S tand ing Orders of  both 
the Cook I s lands and F i j i , an ora l Rep ly mus t be reques ted , o ther ­
wi se  a wri t ten Rep ly suffices . Becaus e o f  the l i teracy prob l em in 
the House of  As s emb ly , and the emphas is on oral c onnnunications in 
the c ul tures of Papua-New Guinea , i t  would not appear warranted to 
abandon oral Rep l ies  for mos t  Ques t i ons , des p i te the pos s ib le 
s aving of t ime . 
A maximum number o f  Ques t ions per Member or a maximum length of  
t ime each day for  the Ques t ion Period could  we l l  be prescribed . 
The choice  between the s e  two c orrec tive devic es wi l l  depend upon 
whether a few Members tend to monop o l i s e  the Ques t ion Per iod or the 
bulk o f  the Members hip bec omes ac t ive in thi s  form o f  parliament ary 
game smans hip . Should  there be too great an ob j ec t ion to a gui l l o ­
t ine rule , a c ompromi s e  may b e  found i n  adap t ing the Cook I s l ands 
S tanding Order No . 80 wherein a Member is  he ld  to four Ques t ions 
demanding ora l answers per Mee t ing but an unl imi ted number of 
Ques t i ons wi th wri tten Rep l ies. In Papua -New Guinea , wr it ten re­
p l ies may eventua l ly have to be res orted to for those  Members 
rais ing an unduly large number o f  queries . 
A third form o f  l imi tat ion i s  that which might be imposed on 
Que s t ions Without Not ice. Rather than f ixing an arb i trary t ime 
per iod , wh ich p lac es a premium upon the alac r i ty wi th wh ich a 
Member springs t o  his  fee t , his  gymnas tics  to at trac t the Speaker ' s  
at tenti on , or his  reaching a prior unders tand ing wi th the Speaker , 
much can be s a id for res tric t ing the s e  Ques t i ons to those o f  urgent 
charac ter whi ch relate to mat ters of pub l ic  impor tance or to the 
arrangement of pub lic  bus ines s ( s ee S tand ing Orders of Cook I s lands , 
No . 18 ;  o f  F i j i , No . 19 ;  o f  We s tern S amoa , No . 3 2 ) .  I t  then bec omes 
the res pons ib i l i ty of the P res iding Officer t o  de termine i f  the 
pub l ic intere s t warrants the waiver of the norma l t ime interva l 
required for Wri t ten No tic es . 
F ina l ly , there is  grave doub t  whe ther the Papua -New Guinea 
S tand ing Orders a l l ow enough t ime for an answer t o  be prepared . 
The fai lure to  rep ly t o  a No t i c ed Que s t ion cas ts  a shadow upon the 
c ompetency of the department involved . In  add i t ion , lac k  of t ime 
ought not be a l lowed as an exc us e  t o  c loak an inadequate Rep ly . 
Current prac t i c e  is  for a Ques t i on to be del ivered to the C lerk by 
noon on the day be fore i t  is p lac ed on the No tice  Paper . In  c om­
par i s on , in We s tern Samoa at leas t three days ' , and in the Cook 
I s l ands and F i j i , four days ' wr i t ten notice , exc lud ing S undays and 
holi days , mus t  be  af forded . I t  wou ld not appear in any way too 
onerous to p re s c r ibe at leas t twenty- four hours from the de l ivery 
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of  a Que s t ion to  i t s  addres s ee be fore i ts being as ked upon the 
f loor of  the House of As semb ly . As a prac t ic a l  mat ter th is would 
us ua l ly require only one extra day in  the p l ac ing of  a Ques t ion on 
the No tice  P aper . 
I t  i s  pos s ib le for a Ques t ion no t to  be answered and t o  be he ld 
unreas onab ly beyond the ad j ournment of  a Mee t ing . It was obs e rved 
that in the Hous e of  As s emb ly ,  O ffic ial  Members promi sed  to c om­
municate Rep l ies after the adj ournment o f  the Mee t ing when they 
were not ab le  to provide answers dur ing the Hous e ' s  s i tt ing . Thi s  
prac t ice  might we l l  be inc orporated into the S tanding Orders a s  an 
exp res s requi rement . (No . 2 2 o f  the F i j i S tand ing Orders i l lus trates 
this . )  
C ons ideration mi ght a l s o  be  given t o  the appropriatene s s  o f  
s e t t ing as ide t ime f o r  debat ing Rep l ies o n  impor tant Ques t i ons . 
In  the Cook I s lands , Rep l ies are pub l ished on a ' Supp lementary 
Order P aper ' ,  and c an be taken up and debated at a s pec i a l  s i tt ing 
not exceeding two hours . Thi-s permi t s  a greater degree o f  f l exib i ­
l i ty than does the us e o f  the ' Matter  o f  P ub l ic Importanc e ' devic e , 
and overc omes the impos s ib i l i ty o f  mount ing a debate on an is sue 
involved in a Ques t i on and i ts Rep ly during the Ad journment Speech 
period . Given the average ind igenous Member ' s  lacR of s ki l l  at 
pos ing Supp lementary Ques t i ons , s e t t ing as ide a spec ial  t ime to 
debate a number of Rep l ies has much to c ommend i t . 
Mat ters of  pub l ic importance .  The use  o f  th is  p loy for deb at ing 
a s ub j ec t  of cruc i al  impor tance af fords a va luab le opport.un i ty to 
shape pub l i c  op inion . The fac t that the c ons ent of the Hous e o f  
As s emb ly need not b e  obt a ined as s ures a minori ty the ab i l i ty to 
pres ent a mat ter pub l ic ly which the ma j or i ty mi gh t  wish t o  c oncea l .  
Th is , however ,  can be purs ued t o  i t s own d i s advantage by d i s rup t ing 
the order ly rout ine of the Hous e and by inordinant ly c onsuming t ime 
which c ould more properly be a l l ocated to i tems on the legis la tive 
c alendar . W i th two hours a l lotted for each s uch d i s cuss i on ( S t and ­
ing Order No . 84) , and the total  Hous e work-day running from three 
to  s even hours , it  becomes read i ly app aren t that a s i zeab le  share 
of  each legis lative day may be c ons umed by a s ingle  debate . At 
the Twe l fth Meet ing of  the Hous e of As s emb ly , mat ters of  pub l ic 
import anc e were rai s ed on 3 o f  the 9 legis lative days , and c overed 
five hours and twenty - three minutes , or one -ninth of the peri od the 
Hous e was in s es s i on .  
S urrounding a mat ter o f  pub l i c  importance wi th more di f f icul t 
hurd l es , and as s i gning i t  a fixed t ime toward the end o f  the legis ­
lat ive work-day both c ommend thems e lves . Three amendments mi ght be 
cons idered : 
( i ) add ing the de s c rip t ive ' urgent ' ,  s o  that the rules convey 
the intent that not j us t  any i s s ue i s  to  be given s uch s pec ia l 
treatment , but on ly s ub j ec ts o f  truly urgent pub l i c importance . A 
s t rong Speaker c an then ho ld  them to manageab le  propor t i ons . 
( i i )  increas ing the number o f  Members t o  9 who mus t s upport 
having the d is cus s i on , or approximate ly one -tenth o f  the Hous e 
membership p ro j ec t ed for 1 9 68 . The increas e in the requi s ite  
number o f  s upporters from 3 t o  5 Members by  amendment to the 
S tanding Orders at the June 1 9 6 7 Me e t ing wi l l  not acc omp l ish  
anything more than produc ing a show of nomina l s upport . 
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( i i i )  p lac ing the d i s cus s ion of  a matter of  pub l ic importanc e 
at the end of  the day ' s  s i tt ing , wi th a f ixed s tarting t ime s o  
es s en t ial  l egis lat ive bus ine s s  c an f i rs t b e  tended t o  i n  an order ly 
manner . 
Re fe renc e  may b e  made to the fol lowing provis ions in the S tand ­
ing Orders of  the Cook I s lands , F i j i , and We s tern Samoa : 
Cook I s lands (No . 53) . Mus t be urgent , and of pub l ic importance . 
An extra mee t ing t ime of two hours i s  provided . Requires e i the r 
unanimous c ons ent or 10 Members s upport ing ( out of 22 -member 
As s emb ly) . 
F i j i  (No . 78) . Mus t b e  o f  urgent pub l ic importanc e .  Mat ter 
s t ands over to date and t ime f ixed by pres id ing o fficer . Requires 
e i ther leave of Counc i l  or 4 Members s upport ing ( out of  40 -member 
C ounc i l ) . 
Wes tern Samoa (No . 12) . Mus t be o f  urgent p ub l ic importance . 
S tands over to  1 1  o ' c l ock or un t i l conc lus ion of  bus ines s , which ­
ever is  ear l ier ( s e s s ion norma l ly runs from 9 a . m .  to 1 p . m . ) . 
Requires not les s  than 5 Members s uppor t ing ( out of  47 -member 
As s emb ly) . 
Ad j ournment speeches . G iven the pres ent s t ate o f  p o l i t ical  com­
pe tence in P apua -New Guinea , ad j ournment s peeche s al low s ome 
Members the ir only opp ortuni ty t o  exp re s s  the needs o f  the ir 
c ons ti tuen ts in a way that  is  both p sychologic a l ly s at is fying to  
thems e lves and p o l i t ic a l ly bene fi c i a l . Thes e Members are not 
s ki l led in the use of the Ques t i on ,  and are c onfused by the 
technica l i ti es s urround ing both the pas s age of l egis lat i on and 
the adop t ion of  mot ions ins truc t ing the Governmen t ,  thus leav ing 
the ad j ournment speech as an avenue to be mos t  eas i ly mas tered . 
However , as the Hous e ' s  leve l o f  pol i tical  s ophis ticat ion r i s e s , 
and the need for re l i anc e upon adj ournment speeches corres pond ing ly 
decreas es , the time devoted to  thi s phas e of Hous e act ivi ty might 
be l imi t ed . At the Twe l f th Mee t ing , one -ninth of the time was 
c ons umed by ad j ournment s p eeches a lone , and th is  expanded t o  one ­
s eventh at  the Thirteenth Mee t i ng . Added to the other periods 
avai lab le  for exp re s s ing views uns t ruc t ured by Hous e leade rship , 
s uch as Ques t ions , the t o tal  be gins as s uming apprec iab le propor ­
t i ons . At s ome no t t oo dis t ant date , the S tanding O rders mi ght be 
amended s o  that ad j ournment speeches are s cheduled for on ly certain 
days o f  each Mee ting , a maximum number of Members or a t ime maximum 
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fixed , and mechani sms added for as s ur ing t o  every Member an equa l 
chanc e o f  being recognised . (Here s ee the S t anding Orders o f  the 
Cook I s land s , Nos 47 , 48 , and SO , and of  F ij i , No . 7 7 . )  
The provi s ion in the Papua -New Guinea S tand ing Orders which 
a l lows only an O f fi c i a l  Member t o  move Ad j ournment (No . 45 )  mi ght 
a l s o  be rec ons idered . The rat iona le for s o  limi t ing the Member­
ship ' s  freedom of  par l iamentary maneuvre i s  no t read i ly apparent , 
s inc e O f f ic ia l  Members do  not cons t i tute  a ma j o r ity of  the House . 
Dup l icat ion and d is t ribut ion o f  b i l l s . The House o f  As s emb ly has 
been remi s s  in provid ing for the dup l icat ion , exp lanat ion , and 
d i s t r ibut i on of b i l l s p r ior to enac tment , espec ia l ly when c ompared 
wi th o ther Pac i fic legis latures . B o th the Cook I s lands ( No . 155)  
and Wes tern S amoa (No . 64) S tanding Orders req uire an exp lanatory 
memorandum t o  accompany each b i l l  s ta t ing ful ly the ob j e c ts of  and 
reas ons for the b i l l . Thi s te rmino logy i s  broad enough to encom­
pas s both the Exp l anat ory Not e  and Mover ' s  No te s ome t imes , but not 
a lways , appended to  the drafts  of ? i l l s in Papua -New Guinea . 
Al though Papua -New Guinea S tanding Order No . 1 9 6  ant ic ipates a 
t ime l ag between f irs t and s ec ond read ing , during which the b i l l  
wi l l  b e  dup l ic ated and dis t ributed t o  Members , S tand ing Order 
No . 1 97 a l lows s ec ond read ing t o  be  moved forthwi th i f  c opies o f  
the b i l l  have a l ready been c i rcula ted . S t anding Order No . 19 9  then 
contemp lates that exc ep t  for Appropriat ion and S upp ly B i l l s , the 
debate on the ques t i on that a b i l l  be read a s ec ond t ime wi l l  ' be 
adj ourned to the next mee t ing ' ,  but thi s  i s  fol lowed more in the 
breach . 1 To ac c onunodate the indigenous Members , the Hous e at the 
very l.eas t ought to obs erve a requirement c omparab le to the We s tern 
Samoan S tanding Order No . 7 4 that th i rd read ing cannot oc cur on the 
s ame day a b i l l  is reported from the Conuni ttee  of the Who l e  or a 
report o f  a Se lec t Conuni ttee is  app roved ( except ing only b i l l s  wi th 
cert i ficates o f  urgency , Impres t S upp ly , and Appropriat ion B i l ls ) . 
The s ys tem for advance dis tribution o f  b i l l s  to  Members in 
Papua -New Guinea has broken down . Granted that the lack of tra ined 
draft ing s taff  has made obs e rvance of the ' 2 1 -day ru le ' for prior 
c ircul a t ion o f  b i l l s  impos s ib l e , unt i l  s ome thing l ike this can 
again b e  ins t ituted , as a working minimum at leas t F i j i ' s  mandated 
three -day advance de l ivery o f  al l b i l ls ( excep t ing fiscal  measure s ) 
be fore firs t read ing (No . 3 5 )  should be pos s ib l e . O f  c ours e , i f  the 
spiri t of Papua-New Guinea ' s  S t anding Orders is  adhered to  so that 
prac t ical ly a l l  b i l l s are carried over two Mee t ings , the nec e s s it y  
for previ ous c i rculation is  mi t i gated . 
Other j ur i s d ic t ions in the Pac i fic a l s o  d i re c t in the ir S tanding 
Orders the gazett ing of the short t i t les of b i l l s  (We s t ern S amoa , 
1 See  p . 10 .  
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�o . 65 ) , o f  the long t i tles o f  b i l ls (C ook I s lands , No . 1 5 6) , or even 
o f  ent ire b i l l s (F i j i ,  No . 34)  be fore firs t read ing . The s ol e  ap ­
p arent advan tage to Members of  thes e p rovis ions is  to  guard agains t 
the e lement o f  s urpr i s e , and th i s  can be achieved by the mandatory 
p rior d is t ribut i on o f  b i l ls or enforc ing de lay be tween introduc t ion 
and final pas s age . Howeve r ,  they do alert the p ub l i c  t o  mat ters 
b e fore the legis lature , and migh t  commend themse lves s hou ld the 
pre s s  not furnish th i s  service . 
As an a l l ied matte r , the procedure s o f  the House  o f  As s emb ly make 
no provis i on for the spec i a l  treatment o f  private b i l l s , those  wh ich 
are intended to  affec t s ome par t ic ular pers on , as s oc iat i on , or cor ­
porate b ody , e . g .  the Evange l ic a l  Lutheran Church o f  New Guine a  
Property Trus t B i l l  1 9 65 , Ord inance 5 5  of  1965 . I f  the number o f  
b i l ls introduced by e lec ted Members c ont inues t o  grow , and this  i s  
l ike ly unt i l  the re i s  . a  maj or i ty government in the House o f  As s emb ly , 
the spons oring of  more private b i l ls by e lec ted Members may a l s o be  
expe c ted . To p ro tec t the parties  c oncerned , adequa te no tice  and 
the r i ght t o  be heard should b e  direc t ed by the S tanding Orders . 
C onnni ttees . I nterviews have con f irmed tentat ive c onc lus ions reached 
from a read ing of Hans ard and pe rs onal observation of  two Mee t ings 
of the Hous e of As s emb ly that mos t  indigenous Members are thorough ly 
c onfused  by technical  d i s c uss ions on b i l ls during C onnni ttee of  the 
Who le  de l iberat ions . At the outs e t , the range o f  s ub j ec t s  whi ch 
c omes be fore the Hous e make s i t  impos s ib le for a Member to  bec ome 
ve rsed in  them al l .  Dur ing the Commi ttee o f  the Who le s tage , the 
interpre t ive s ervice  cannot keep pac e wi th the comp lic ated dis c ours e , 
and the s ize of  the House d is c ourages ques t ions from the f loor to 
ob tain c lar i fi cation , even if a Member had the teme r i ty pub l ic ly to  
d i s p lay his own i gnoranc e . The enl argement of the Membership in 
1 9 68 wi l l  only exac erbate s uch re luc tance . Although the S tand ing 
O rders have been amended to permi t que s t ions to be  as ked o f  a 
Member moving the s e c ond read ing , this does not mee t  the s ame need . 
I t  i s  there fore prop o s ed that s ub j ec t -mat ter connni t tees  be  us ed to  
rev iew b i l l s which come be fore the House . 
Whe ther thes e commi ttees should be c a l led S tand ing Commi t tees or 
S e lec t Commi ttees depends upon whether the Hous e wishes to res erve 
the latter  t i t le for c ommi t tees whos e l i fe termi nates upon the 
comp le t ion of a spec i fic as s ignmen t . I t  is not fore ign to the 
Wes tmins ter s ys tem to us e the t it le ' s e l ec t ' for c ommi t tees s tand ­
ing ' inde fini te ly at the p leas ure o f  the Ass emb ly in the name of 
one or more Departments of Government ( s uch as "Agr icul ture " )  or 
in the name o f  a par t ic ular func t i on of  government ( s uch as 
"F inanc e " ) , to  rec e ive from the As semb ly ,  from t ime t o  t ime , orders 
to cons ider mat ters fa l l ing wi thin the terms of re ferenc e of s uch 
Commi ttees and to report back to the As s emb ly upon s uch mat ters 
when cons idered ' (Cook I s l ands S tanding Order No . 2 2 6 ( c ) ) . As an­
o ther examp le , in F i j i the c ommi t tees re ferred to in the P apua -New 
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Gui nea S tanding Orders as ' s t anding c ommi t tees ' are  all  cal led 
' s e lec t commi t tees ' (F i j i S tanding Orders Nos 63 - 5 ) . To d i f fe ren­
t iate the charac ter o-f commi ttees , there is l ogic in re s e rving the 
des i gnat ion ' s e lec t ' for temporary c ommi ttees , and in re ferr ing to 
all others as ' s tand ing ' .  
To further the unders t anding of ind igenous Members , s o  that each 
may have the opportuni ty t o  bec ome s ki l l ed in at leas t one s ub j ec t ­
ma tter  area , i t  would  appear bes t t o  create s ub j ec t  c ommit tees 
c orre sponding to the maj or governmental func t ions . Ini t ia l ly , at 
leas t , the ir total  number should  not be great er than wi l l  acc ommodate 
e lec ted Members each s e rving on no more than one . After a trial  
period , this can be recons idered . What i s  .!1Q! recommended i s  the 
c reat ion of  a s ingle ' B i l l  Commi t tee ' or the es t ab l is hmen t o f  
' Le t tered ' Commi ttees to wh ich b i l l s  are re ferred s er iat im wi thout 
re gard to the ir contents , as ei ther would vit iate the educationa l 
bene f i ts s ought by thi s innovat ion , and would not be  c onduc ive to  
reas s ur ing inc ip ient leade rship capab i l i t i es . 
In  the American legis lature , s ubj ec t -mat ter c ommit tees have both 
s c reening and re fining respons ib i l i t ies . The former runs c ontrary 
to the norma l prac t ices  of the We s tmins ter sys tem , which res erve s 
to  the whole  body the right  o f  firs t  de termining whether a b i l l  is  
to be perfec ted for enac tment , and a f ter  dec iding in the a f f i rmat ive , 
then may de legate th is  duty to one o f  i ts commi t tees . As a con­
s equence , the c ommi t tee has no al ternat ive but t o  report the b i l l  
back t o  the parent b ody after review , pos s ib ly with s ugges ted 
amendments . I n  perfect ing a b i l l , a s ubj ec t -mat ter commi t tee wou l d  
thus have the s ame r o l e  a s  the Commi t tee of the Whole , and though 
i ts p roc edures need not c opy thos e now fol lowed in that C ommi t tee , 
a l l  re ferred measures wou ld u l t imat e ly c ome back  t o  the Hous e for 
enac tment or re j ec t ion .  
To the s e  sub j ec t -mat ter c ommi t te e s  from t ime t o  t ime c ou ld a l s o  
be as s i gned res pons ib i l i ty for s tudying re l evan t reports b y  the 
government and for prep ar ing pr opos a l s  for ac t i on by the parent 
body . For a very comp l ic ated b i l l , or one of  maj or impor tance  
upon wh ich the  House may des ire the bene f i t  of c ommi t tee analys is  
pr ior t o  a s ec ond re ad ing , i t  may re fe r the meas ure t o  c ommi ttee 
for a report on p o l icy and c ontent , be fore the ful l Hous e debates 
and approves i t s general purpos e .  A report on a b i l l  under the se  
c ircums tanc es migh t  rec omme nd further re ferra l of the b i l l  to  
commi t tee to prepare amendments after s ec ond read ing . 
The add i t ion o f  s ubj ec t -matter commi ttees wi l l  s low the p res ent 
rap id rate at wh ich b i l l s  are being pas s ed by the Hous e of As s emb ly .  
I t  is a l s o  ant ic ipated that repre s entat ives o f  the pub lic , both o f  
organi s ed groups and thos e s peaking as ind ividua ls f o r  the pub l ic  
wea l , wi l l  gradua l ly be gin app earing be fore s uch c ommit tees s eeking 
re finements , wh ich may caus e further de lay in the enac tment o f  
meas ure s . Al l th i s  wi l l  be the nec es s ary cos t of  educat ing the 
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Members to the techni c a l i t ies o f  law-making and the s ubs tant ive 
c oncerns o f  government . For a c onnni t tee s ys tem to work mos t  
e f fic ient ly , and t o  keep s uch de lays to a minimum , b i l l s wi l l  have 
to be drafted in advanc e of each Mee t ing s o  tha t the c ommi ttees ' 
workloads may be e f fic ien t ly p lanned . I n  c as es o f  urgency , the 
entire proces s may be s p eeded by giving priority to s pec i fic  b i l ls , 
or even by c omp le te ly by -pas s ing re ference  to a s ubj ec t -mat ter 
c ommi t tee . 
Sub j ec t -matter  c ommi t tees c ould  a ls o be used t o  determine the 
nature of needed l egis lation and to give ins truc t ions to the 
legis lative draftsman in prepar ing a b i l l  for introduc t ion . S o  
l ong a s  mos t  b i l l s are spons ored b y  the government , and p l ans 
progres s towards a minis terial  sys tem , th is  service would be 
c a l led into us e on ly under unus ual c i rc ums tances . However ,  i f  
be fore the advent of  cab inet government the number o f  private 
member ' s  b i l l s  c ontinues t o  grow , or if  even with a ma j ority 
government a s i zeab le share o f  the legis lation introduced c ons i s t s  
o f  p rivate member ' s  b i l ls , the s e  c onnni ttees mi gh t  b e  pro fi tab ly 
emp loyed t o  reduc e the dra f ting chore and to bring into the Hous e 
a s ense o f  grea te r c o l lec t ive resp ons ib i l i ty . 
The s truc turing o f  s ubj ec t -matter  connni t tees into the Hou se of  
As s emb ly wi l l  nece s s i tate a s e r i es o f  minor ad j unc t ive amendments 
t o  the Papua -New Guinea S tanding Orde rs . For i l lus trat ion , S tand ­
ing Order No . 204 now dec lare s that a b i l l  repor ted by s e lec t 
c onnni t tee goes to the Commi t tee o f  the Who le . Once reviewed by 
a s ub j ec t -mat te r  conuni ttee , and even if amendments are propos ed , 
ac c ep tance of the c ommi ttee report and enac tment o f  the meas ure 
should  b e  poss ibl e  wi thout the House having f irs t to  conve r t  i t s e l f  
into a C ommi ttee of  the Whole . ( S e e  Wes tern S amoan S tanding Order 
No . 7 3 . )  Anothe r examp le where amendment may be required is S t and ­
ing Order No . 274 , wh ich a l lows se lec t c onuni t tees to  mee t  dur ing 
s i t t ings of the House . To prevent d i s rup t ion of the Hous e ' s  work , 
s uch mee t i ngs would have t o  be  forec losed , un le s s  the Hous e other ­
wis e  direc ts . ( Se e  Cook I s lands S tanding Order No . 237 , We s tern 
S amoan S t anding Order No . 1 1 5 . )  
Als o re l ated t o  the s ub j ec t  o f  s e lec t c onuni ttees is S tand ing 
Order No . 283 of the Hous e of As s emb ly .  Al though no t expres s ly 
p roh ib i ted , the intent o f  the Order appears t o  p rec lude minor i ty 
r eport s .  S tanding Orders in s ome Pac i fic I s land area proh ib i t  the 
fi l ing of d i s s ent ing v iews ( Cook I s lands , No . 258 ; Wes tern Samoa , 
No . 1 2 9 ) ; o thers author is e them (F i j i ,  No . 7 4) . S ince i t  has been 
s ugges t ed that the ful l members hip o f  the Hous e of As s emb ly be 
as s i gned to  s ubj ec t -mat t er connni ttees , a Member shou ld have the 
r i ght of r ec ording h i s  ob j ec t i on to any report of the c onuni ttee ' s  
maj or ity . Otherwi s e , knowing the s tand o f  the ir c o l league s , 
Members may de l iberate ly ab s ent thems e lves to p revent any s us p i c ion 
that they share in  the pos i t ion of  the maj or i ty . With the deve l opment 
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of po l i t ical  part ies in Papua -New Guinea , i t  would s eem al l the 
more nec e s s ary to amend the S tand ing Orders to a l low d is s ents . to  
be rec orded . The tendency to  work t owards a cons ens us whi ch a l l  
Members can s upport wi l l  norma l ly mi t i gate agains t any capric ious 
appendage of minor ity reports . 
Chapter 3 
Informa l  interact ion on the f l oor of the House 
The Pa pua -New Guinea House of  A s semb ly ,  a We stminster - style 
legis lature without part ie s or any inte rna l organ i sa t i on for 
fac i l i t a t ing de c i s ion-making other t han t ha t  supp l ied by i t s  
minority Of f ic ia l  Member component , provide s a promi s ing s ite  for 
the s tudy of leg is lator inte rac t ion . One a spe c t  of  thi s take s the 
form of per s ona l c ontact s on the f l oor of t he Hou se dur ing t he t ime 
the House is  in se s s ion . Wh i le admi t ted ly only a fra ct ion of the 
tota l ity of  communicat ion wh ich oc cur s at  the twice- da ily  tea 
breaks , in House corr id or s and Membe r s ' off ice s , and on va r iou s 
s oc ia l  occa s i ons , such conta ct s have the advant age of be ing h ighly 
v is ib le and , if measured d i s crete ly , una f fect ed by the pre sence of 
a re searcher . 1 To the extent they are spont ane ous , as in re sponse 
to the turn of debate or to sheer  bored om, they furn ish  a moment ­
ary window on the inne r proce s s  of the le g i s lature in act ion ,  
s ugge s t  t he genera l t one o f  leg i s la t ive e spr it de c orps , and o f fer 
another  d ime ns ion on group ings within t he Membe rship . 
For ide a l  me a surement , each Member ought t o  be spat ia l ly equi­
d i st ant from a l l  others , so tha t  the same expend iture of e f fort 
wou ld be requ ired in communicat ing with any of them . Thi s  cond i­
t ion exi s t s  in  no leg i s lature . In the Hous e o f  As semb ly ,  Member s 
are arranged a l ong three s ide s of  a rectangular chamber , the 
Speaker comp let ing the fourth . Interact ion is fur ther channe l led 
by 8 Of f ic ia l Membe r s  and 6 Under - Secre tar ie s s i tt ing to the r ight 
of the Speaker , 7 e lec ted European and an equa l number of e le c ted 
ind igenous Members  to h i s  left , and t he ba lance of t he Off i c ia l  
Member s ( 2) and e le cted European Member s ( 8) fac ing the Speake r , 
intersper sed among t he rema ining 5 Under - Se cre tarie s  and 20 e lected 
ind ige nous Member s . Two of the 6 European Membe r s  from Ope n E lec­
t orate s are  inc luded with in the 7 Europe ans on the Speaker ' s  left . 
Except for the Senior Of f i c ia l  Member and another Of f i c i a l  
Membe r t h ird i n  l ine who oc cupy ind iv idua l de sks immed ia te ly t o  
1 The u s e  o f  thi s type of ' fug i t ive data ' wa s f ir s t  sugge st ed in 
Rout t 1 9 3 8 : 1 29 . 
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t he Speaker ' s  r ight , and two Members from Spec ia l E lect ora tes  
ba lanc ing them on the oppos i te s ide of  the chambe r ,  a l l  Membe r s  s it 
two t o  a de sk , irre spect ive of ethnic ity , witho�t any of f ic ia l  
a s s ignme nt hav ing been made in such pa ir ing . T o  offset  the fac tor 
of phys ica l cont igu i ty of se at -mate s encouraging the ir communicat ion ,  
interact ion between each pa ir wa s not counted in t he ta l ly of  con­
tact s . At the Th irt eenth ( June 1 9 67 )  Mee t ing ,  one of the Under­
Se cretarie s with a desk among the Of f i c ia l  Members  and another 
fac ing the Spe aker were att end ing t he Trustee ship Counc i l  of the 
Un ited Na t ions . A third seat from one of the Open e le c t orates  in 
the h igh land s  wa s va cant due to the death of an ind igenou s Member ,  
and on each of  two days , two e lec ted Membe r s  we re not pre sent at  
any t ime dur ing the s i tt ing . l All  t h i s  reduced the s i ze of the 
gr oup s within and betwe en wh ich informa l  f l oor int e ra c t ions could 
take place , but it i s  be 1 ieved not unduly , whe n mea s ured aga inst 
the t ota l number of theore t i ca l contact s pos s ib le . In a l l , 544 
intera c t ions betwe en 1 9 7  d i f ferent pa ir s of Member s  were ob served 
during the twenty- e ight hour s that  the House of As semb ly wa s in 
se s s ion in June 1 9 6 7 . 
In the mos t  obv ious compartme nt a t i on of  Membe rs  in t he Hou se of 
As semb ly ,  the Europe an- ind igenous d ichot omy , Europeans gr os s l y 
pred omina ted b ot h  in the tota l number of conta c t s  and the t ota l 
number of  d if ferent pa irs of  Member contact s .  Informa l communica ­
t ion on the f l oor of the House i s  ma inly a Europe an- shared 
phenomenon . Th is  var iance be tween Europe an and ind igenou s Member 
pe rformance is echoed in othe r f orms of le g i s lat ive act ion in the 
House of  As semb ly and lend s  we ight t o  the the s i s tha t  ind i genous 
Member part ic ipa t ion is per iphera l compared to tha t of the Europe an . 
The second set of group ings encompa s s ing a l l  Member s  i s  t ha t  
wh ic h d i st ingu i she s Of f i c ia l  from e le c ted Membe rs . He re , taking 
the re la t ive s ize of the two int o account , Of f i c ia l  Membe r s  pa ired 
s ix t ime s more frequent ly among thems e lve s than did E le c ted Member s 
within the ir 5 1 -Membe r group , and t h i s  d i spar ity incre a s e s  marked ly 
whe n t ota l conta c t s  a re compared . 2 However , t he d iverge nce is  due 
t o  the ind igenous Member component , and whe n they are excluded from 
the e lected Membe r group ing , the preponderance of intra- group 
Offi c ia l Member ship contact s nar rows cons ide rab ly . It is a l s o  
probab le that the minor var ia nce be tween the two re f le c t s  the 
1 A larger number of Member s  wa s ab sent on 5 June 1 9 67 , whe n the 
House me t only to  ad j ourn a s  a ma rk o f  re spec t f or the decea sed 
Member . No informa l c ontact s were recorded on th i s  day . 
2 Th f 1 f . . · · · I G (G- l ) h e ormu a or max imum intra - group pa ir ing i s  = 2 w ere 
G equa l s  the numbe r of unit s in the group . For th i s  s t udy , I mu s t  
b e  reduced by the tota l number of  seat ma te s ,  a s  for examp le in the 
ca se of  e lected Europe an Membe r s , by one . 
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greater  phys ica l d i spe r s ion of t he e le c ted Members  on the f l oor of 
the Hous e , so t hat engag ing in informa l int e ract ion may be regarded 
as fa ir ly uni form within b oth European Member segment s . 
An ana ly s i s  of Gros s - group conta c t s  be twe en Offic ia l  Member s and 
e le cted  Europe an Members  ind ica t e s  that  each of the s e gr oups inform­
a l ly iyt e ra c t s  more interna l ly than acros s Of f i c ia l - e le cted  gr oup 
l ine s . The d i spar i ty b e c ome s eve n greate r whe n the tota l number of 
unstructured contact s ,  and not j u s t  pa iring of Membe rs , is con­
t r a s ted . Looking at Members  ind iv idua l ly ,  6 of the 10 Of f i c ia l 
Memb e r s  pa ired  more with col league s than wit h e le c ted European 
Members , anothe r 3 showed no pre fe rence , wh i le 1 Of ficia l Member 
s tand s  out in sharp contrad ist inct ion in hav ing mor e in te ra ct ion 
with e le c t ed European Members . No e le c ted  European Member commu­
nicated with more pe r s ons in the Of f i c ia l  group than with his  fe l low 
e le c ted Membe rs . 
With in the e le c ted European Membership , a s  6 come from Ope n 
E le c t ora te s and the rema ining 10 from Spe c ia l  E l e c t orate s ,  it might 
be pre supposed that d i s t inct ive pa t te rns of intera ct ion wou ld be  
found . Th is  wa s not sub s t ant ia t ed , a s  each of  the se sub-group s 
re c orded re la t ive ly no d if fe rent number of conta ct s with t he ir 
fe l lows than with those of the other sub - gr oup . Inf orma l c ommun i­
cat ion on the f l oor doe s not support any ba s i s  for s e t t ing them 
apart . 
Two group ings  have been de l inea ted among the ind igenou s Memb e r s  
b ecau s e  s ome serve a s  Unde r - S e cretar ie s . The 9 Unde r- Se cretar ie s 
pre sent a t  the Th irteenth Mee t ing2 were found t o  int e ra c t  at  about 
the same re lat ive ra t e  with Of f ic ia l  Members  a s  among thems e lv e s , 
and this  wa s a lmos t  three  t ime s more frequent than with e ithe r  the 
other 26 e le c ted ind igenous Member s  or the 16 e le cted European 
Member s . Informa l cont act with Members  of each of the se two groups 
wa s a lmos t  ident ica l  when we ighted  for the ir re lat ive s ize s . As 
intra - group communic at ion among the Unde r- Secretarie s wa s ove r  four 
t ime s greater  than for the othe r 2 6  ind ige nous Membe rs among them­
se lve s , the Unde r - S e cretarie s s t and out d i s t inc t ive ly . Contr ibut ing 
t o  this  d if fe rent ia l int e ra c t i on pat t e rn is the phys ica l seat ing of 
s ome Unde r - S e cre tar ie s ad j a cent t o  Of f ic ia l  Member s , the c l oser  t ie s 
of the Under- S e cret ar ie s  with the gove rnment , and the ir h igher e du­
cat ion and greater  Eng l i sh- s peaking ski l l s . 
1 The formula for max imum cros s - group pa ir ings  is I = G 1 x G2 , 
whe re G1 equa l s  numbe r of unit s in one group and G2 the numbe r  in 
the s e c ond gr oup . For th is study , I mu st be reduced by the t ot a l  
number  of  cro s s - group seat  ma t e s . 
2 By thi s  t ime the number  of  Under - S e cre tar ie s  had been incre a sed  
to  1 1 ; a s  me nt ioned , 2 we re the n away at  the United Na t ions . 
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The re wa s no evidence that  e l ected European  Member s f rom the 
f our ma j or ge ographica l a reas  - Papua , New Gui nea i s land s , New 
Guinea coa s t a l , and highland s - commun icated more on the f loor 
of the House with the ind igenous Member s  from the ir own re spe c t ive 
reg ion than with those from othe r ge ogr aphica l areas . The existence 
of  reg iona l group ing s among Member s wa s thus not demons tra ted by 
such uns truct ured contact s .  
A hypothe s i s wh ich a pr ior i appeared fru itful  t o  pur sue wa s that  
leader ship in the House wou ld be d i s c losed by c ir c l e s  of interac t ion , 
with Member s  cons idered leade r s  hav ing the large s t  number of con­
tact s . In  one ins tance thi s wa s con f i rmed , in that the Se nior 
Offic ia l  Member ' s  number of interact ions , both pa ired a nd t ota l ,  
exc eeded those of a l l  but one e lec ted Eur opean  Member . l Pr obab ly 
a s  s ign i f i cant , the Senior Of f ic ia l  Member inf orma l ly consu lted 
with t he Speake r more often than any othe r Member . Beyond t h i s , 
the f ind ing s d o  not suppor t the hypothe s i s , pos s ib ly bear ing out 
the acknowle dged lack of le ader ship l ine s wi th in the e lected Member ­
sh ip . S ome e lected Member s named by info rmant s a s  enj oying vary ing 
de gree s of  le ade r ship status  and othe r s  referred t o  a s  leaders  in 
the ma s s  med ia we re found for the mos t pa rt  to record lower inter­
act ion  s core s than  those not  ident i f ied as  exe rc i s ing any  part icu l ar 
inf lue nce in the House . In no ca se wa s informa l communica t i on 
be twee n Under - Se cre tarie s and ot her ind igenou s Member s such a s  t o  
s ugge s t  tha t  Under- Secre tar ie s provided d irect ion f o r  the la t ter . 
The we ek- l ong ob serva t ion of  interpe r s ona l re lat ions on the 
f l oor of the Hou se ope ned up a number of pr omi s ing lead s f or furthe r 
inve s t iga t i on . I t  wa s noted tha t the Senior O f f i c ia l  Membe r on no 
occa s i on had informa l communicat ion with one of the O f f ic ia l  Member s , 
wh i le th i s  lat te r Member interacted mor e with e le c t ed Members , both 
European  and ind igenous , t han  d id eve n the Sen ior Of f ic ia l  Membe r .  
Whe the r th i s  conduct ide nt i f ied an atyp ica l Of f ic ia l  Member , the 
ex i s t e nce of fr ict ion within the of f ic ia l  de lega t i on ,  or wa s a co­
inc idence wa s not determinable from mere me asurement of f l oor 
conta c t , but is a ma t t e r  ca l l ing for add it iona l re search . 
The re la t ing of contact s with the concurrent f low of deba te 
supp l ied another pote nt ia l spr ingboard for inqu iry . For examp le , 
a v i s i t of the Sen ior Of f ic ia l  Membe r t o  an  e le c ted Eur opean Member  
wa s fo l l owed by  the la tter ' s  be i ng re cogn i sed by  the  Speaker a nd 
mov ing ad j ournment of  debate on an  Administrat ion b i l l .  I nt e rv iew 
d i s c lo sed that  the conta c t  wa s made to corrobora te  the e le c ted 
Membe r ' s  inten t ion t o  postpone debate , wh ich wa s the n communicated 
by the Senior Of f i c i a l Member t o  the Speaker . The pre s id ing of ficer  
1 Th i s  e l e c ted Europe an Member  had  t hree time s  fewer tota l cont a c t s , 
but dur ing the c ourse of  the se s s ion pa ired in informa l  communica­
t ion with severa l more Membe r s  tha n d id the Senior Of f i c ia l Member . 
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wa s thus a ler ted t o  the na ture o f  forthcoming a c t ion , and that the 
Of f i c ia l  Membe r s  wou ld not oppose a de lay in the mea sure ' s  enact­
ment . 
When length of ind iv idua l contact  wa s a l s o  taken into account , 
a nd only those which l a s ted f ive minute s  or l onge r col lated , severa l 
pat terns appea red wh ich we re then che cked aga inst recorded d iv i s ions . 
F or the mo st  part th i s  proved non-product ive , except in the ca se of 
the e lected Membe r with the large st  number of the se l ong , informa l 
c ontact s . His vot ing on the thir ty- seven d ivis ions in Hansard for 
the f i r s t  three yea r s  of the As semb ly wa s pa ired with the three 
e lected Member s  with whom he mos t  interac ted at the June 1 9 67 
Mee t ing , and wa s found t o  have a 7 6  per cent concurrence in two 
c a se s , and 73 per cent for the th ird , highe r  percentage s than with 
any other e le cted European Member . Extens ive informa l fraternisa­
t ion on the f l oor here c oinc id ed with re lat ive ly c lose concert on 
recorded legi s la t ive de c i s ions . 
As another i l lu s t ra t ion of  sugge s t ive : ave nue s for further re­
search , Off ic ia l Membe r s  we re l i sted in de s cend ing order of the ir 
tota l number of informa l  contact s with b oth Of f i cia l and e lec ted 
Member s . When th i s  wa s ranged aga ins t the ir order of seniorit y ,  
a Spearman ' s  rank corre lat ion coe f fic ient of  + . 863 wa s ob ta ined , 
suf f ic ient ly large t o  enc ourage add i t i ona l study o f  the informa l 
communicat ions of Of f ic ia l  Membe r s . l 
Admit ted ly the phys ica l l oca t i on of Member s ' seat s and the 
ind ige nous Membe r s ' l imit ed language ski l l s na r row the ut i l i ty of 
mea s ur ing informa l f l oor contac t s  in Papua -New Guinea . Never the• 
le s s , s tudy of a s ing le me et ing of  the House of As semb ly tended to 
ind icate d ifferent ia l a c t iv ity on the pa rt of ident i f iab le gr oup s 
among the House Member ship a s  we l l  a s  othe r  pat te rns o f  interact ion 
promi s ing enough t o  sugge s t  the ir be ing fo l l owed up through the use 
of complementary re search t e chnique s . As one of the means for 
quant ifying le g i s lat ive behav iour , f ind ings on informa l f l oor com­
municat ion furnish a part ia l ins ight int o interpe r s ona l re lat ionships 
among leg i s lator s  and hold the potent ia l for a id ing unders tand ing of 
the proce s s  by wh ich Membe r s  s t ar t ing from re la t ive ly unstruct ured 
premi se s coa le s ce to ma j or ity c oncurrence . 
1 S imi lar ly , the probab i l ity of a s igni f icant c orre lat ion is  
demonst rated by x 2 = 1 6 . 7 . With 9 degree s of freedom,  the 5 per 
cent leve l of x 2 i s  1 6 . 9 .  
Of f i c ia l  Memb e r s  
Europe a n  Memb e r s  
Und e r - S e cr e t a r i e s  
Ind ige nous Membe r s  
( exc lud i ng Und e r -
S e c r e t a r ie s )  
Tab le 2 
I n f orma l i n t e ra c t ion a mong Membe r s  on t he f l oor of the Hou s e , 
June 1 9 67 Me e t ing 
I nd ige nous Membe r s  
Of f i c i a l Memb e r s  Eu rope a n  Membe r s  Und e r - S e c re t a r ie s ( exc lud ing Und e r -
( 10) ( 1 6) ( 9 )  Se cr e t ar ie s )  
( 2 6) 
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S tudent views on a spe c t s of the House of As semb ly 
The Membe r s  of the House of As semb ly may p l ay the ir l ine s in t he 
spot l ight of  the ma s s  med ia , but it i s  on a s t age whose wing s  are 
ob scured and be fore an aud ie nce of unknown s i ze and intere s t  wit h 
whom t here i s  re lat ive ly l it t le contac t . The Member s  apprec iate 
that  ne ithe r  newspapers  nor rad io reach a s i zeab le segment of the 
populat ion and tha t  the ir coverage cannot be re l ied upon t o  expre s s  
a c ro s s - sect ion o f  pub l i c op inion . Lack ing me ans for sy stemat ic 
samp l ing of fa ctua l and opinion re sponse s in the ir cons t ituenc ie s , 
the se pol it ic ians have l it t l e  a lt e rnat ive but to  be gu ided by the ir 
own pre concept ions about the body pol it ic , rev i sed from t ime to t ime 
ma inly by the re a c t ions of  l oca l op inion leader s .  U l t imate ly , t he 
accura cy of the se pre j udgment s may be a s se s sed a t  the pol ls , but 
even re -e le ct ion hard ly cons t i tut e s  an accurate  mea sure , as succe s s  
o r  defeat may depend on many fac t or s . 
As a t e s t  of  a very l imited pub l ic , an hour- l ong que s t ionna ire 
wa s admini s te red to  student s o f  the Admin istrat ive Col lege at Port 
More sby . The cr it er ia by wh ich the se s tudent s we re or ig ina l ly 
chosen to  attend the Col lege ensured tha t th is group wou ld not be 
a cros s - sect ion of the popu la t i on at large . On the other hand , 
the ir edu ca t iona l ach ievement s  we re such tha t  the ir factua l know­
ledge and op inions on int roduced po l it ica l forms a nd proce s se s  
probab ly marked the upper l imit o f  peop le · o f  the ir areas . Thu s , 
though they are unre pre sentat ive , the ir response s can be examined 
to a s certa in if they may a id Members  of the Hou se of As semb ly in 
t he latter s ' a s se s sment of  t heir  own pre concept i ons . 
Re ference migh t f ir s t be made t o  the Se le ct  Commit tee on Cons t i­
tut iona l Deve l opment wh ich dur ing the f i r s t  part of 1 9 67 s o l ic ited 
the views of l oca l government counc i l lor s  and o the r s  throughout the 
country regard ing ' change in t he pre sent sy s tem of Par l iame ntary 
Under -Secre tar ie s ' and ' a ltera t i on in the compos it ion and role of  
t he Admin i s t r a t or's Counc i l ' .  Re comme nda t ions on pos s ib le cha nge s 
in the ir number and funct ions were reque s ted fr om wit ne s s e s  if they 
were not s a t i s f ied with the ex i s t ing s truc ture . Th i s  pr esupposed a 
degree of  knowl edge about the suitab il ity of  the se two ins t itut ions 
for Papua -New Guinea ' s  po l it i ca l deve lopment , but rep l ie s  to the 
que s t i onna ire were hard ly s o  impre s s ive a s  t o  support the soundne s s  
of the Commit tee ' s  approach . 
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To the que s t i on ' How many Und e r - S e cre tar ie s are the r e ? ' a sked 
of 8 1  student s the answe r s  we re : 
1 7  or more 3 6 8 
10  or 1 1  18  5 or le s s  1 6  
9 3 ' d on ' t  know ' ** 4 
8 7 l e f t  b lank 1 3  
7 9 *  
* Inc lud ing 1 ,  ' more than 6 '  
** Vo lunt eered 
The numb e r  of Und e r - Secret ar ie s had been incre a sed from 10  t o  11  a 
few days be fore the d i s t r ibut i on of t he que s t i onna ir e s , s o  b oth 
f igure s we re s cored a s  accurat e .  A c orre ct re sponse of le s s  than 
25 per cent wa s hard ly rea s s ur ing for a s s umpt ions ab ou t the gene ra l 
e l e c t orate . 
The l i st ing of ' d ut ie s and respons ib i l i t ie s ' of  Und e r - S e c re t ar ie s  
wa s a l s o  not very sat i s factory ( 15 mu lt ip le answe r s  we re g iven) : 
learn departme nta l a f fa ir s ; le arn t o  run governme nt 
( ge ne ra l ly) a s s i s t  in depar tme nt a l ma t te r s  
adv i se /a s s i s t  depa r tme nt head s 
repre sent part icul ar department s 
be re spons ib le for departme nt a l  works 
serve as head s of departme nt s  
intr oduce b i l l s  
pre sent views o f  gove rnme nt to  the House 
vote  with governme nt in the House 
answe r s o  gene ra l  a s  t o  be me an ing le s s  
' no re spons ib i l i t ie s ' 
' don ' t  know ' (volunteered)  














Forty per cent of the rep l ie s  showe d no knowledge of the dut ie s and 
re spons ib i l it ie s  of Und e r - Secre t a r ie s , unle s s  ' no re spons ib i l it i e s ' 
i s  accepted a s  corre c t . 
No que st ion wa s put t o  the student s on the s i ze and compos it ion 
of t he Admini s tra tor ' s  Counc i l  as pre l imina ry i nquiry conf i rmed th i s  
would have produced a n  unin formed re sponse . Answe r s  t o  the que s t i on 
d i re c ted t o  the dut ie s and re spons ib i l i t ie s  of the Admini s t ra t or ' s  
Counc i l  pr ovided a pro l ifera t i on wh ich d oe s  not a s  e a s i ly categor i se , 
but s imi la r ly sugge st ed  a lack of wide unders tand ing of i t s  funct ions : 
adv ise  and he lp the Admini st rator 
a s s i s t  in /make ru le s /regulat ions 
advi se  on / cons id e r  mat t ers  to d i s cu s s  in Hous e  
a dv i se Admini strator o n  b i l l s pa s s ed by House  
rev iew ma t t e r  d i s cus sed in  Hous e 
dea l with ma t t e r s  not in House 
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po l icy init iat ing /making body 
lawmak ing body 
support Admini s t rator /vote  wi th gove rnment 
pre sent ma t te r s /b i l l s  to House 
adv i se House 
prov ide sa fe guard s aga inst House / t o  M . H . As 
provide l ink with House 
answer so  ge nera l as to be me aning le s s  
' d on ' t  know ' (v olunteered} ; ' counc i l  abo l i shed ' 












F orewarned by the se rep l ie s , the Select Commit tee might have 
more rea l is t ica l ly a s sumed tha t  the repre sentat ions to it ab out the 
Under- Se cre tar ie s  and the Admini s trator ' s  Counc i l  wou ld mos t ly be 
superf i c ia l  at be s t , a nd b a sed upon incomplete knowledge . It might 
with profit  have adopted other mea ns for sound ing out community 
react ion , pos s ib ly by pos ing a number of s pe c i f ic proposa l s  for 
change , and focus ing at tent ion upon the ir t e rms . l 
A read ing o f  Hansard revea l s  tha t ind igenous Member s  repeated ly 
re fer t o  the ir c on s t ituent s ' ins truct ions a s  the rea s on for br ing ing 
a mat t er t o  the at tent ion o f  t he House . In tervi ews with a numbe r of 
the se Membe r s  conf irmed that many fe e l  duty-b ound to carry ou t the 
wishe s  of the ir c on s t itue nt s , irre spe c t ive of whe ther  they concur 
with the wisdom of the ir de s ire s . Phrased in another way , this  i s  
t h e  c la s s i c d i lemma of repre sent a t i on :  i s  the leg i s lator me re ly the 
s poke sman for h i s  pe op le , or is h i s  role one of doing what he be ­
l ieve s i s  in the ir be s t  int ere s t s ? 2 
One hundred a nd seven student s a t  the Admin i s trat ive Col lege 
were P.re sented with a hypothe t ic a l  examp le of a cons t ituency 
ma j or ity te l l ing the ir Membe r of � gove rnmenta l a c t ion they 
d e s ired ( free mot ion p icture s ) , and we re a sked to rep ly t o :  
1 For the rec ord it  ought t o  b e  added tha t the Se le ct Committee 
in adva nce of its me et ing s d id send out inf ormat ion on the Under ­
Secretar ie s  a nd the Admini s t ra t or ' s  Counc il , and a l s o , at  the 
me e t ings not infre quent ly one of the Committee member s  wou ld b r ie f ly 
de s cr ibe the ir act iv it ie s . To th i s  ob serve r ,  the se ef fort s were 
insuf f ic ient to overc ome the lack of knowledge which examinat ion 
of  the witne s s e s  qu ickly d i s c losed . 
2 Re search on le g i s la t ive r o le s  ha s ind i cated that in fact the re 
i s  a t r ichot omy : be tween the ' Trustee ' and the ' De l egate ' is the 
' Po l i t ico ' who va c i l la t e s  be tween the two . See Wahlke , Eu lau , 
Buchanan , and Ferguson 1 9 62 : 2 67 f f . Also  see Wahlke , Eu lau , 
Buchanan , a nd Ferguson 1 95 9 , and Me l ler 1 9 6 7 . 
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( i) 
( i i) 
Mus t  the Member pre sent t h i s  t o  the House ? 
( i i i) 
( iv) 
Suppose he th ink s it is a foo l i sh idea , mus t  he st i l l  
pre sent it ? 
I f  the Member had run for e le c t ion on the promise of 
ge t t ing tha t governmenta l a c t i on ,  wou ld he have t o  
pre sent i t  t o  the Hous e ?  
Doe s the ave rage voter i n  your e l ect ion d i str ict 
t h ink the same way you do? 
The re sponse revea led a wide range o f  v iews 
Mus t  he Suppose he Suppose he Same a s  
pre sent ? d i sagree s ?  pr omi sed ? average vot e r ?  
( i) ( i i) ( i i i ) ( iv) 
Ye s 44 2 7 44 3 1  
No 3 2 48 1 8  3 7  
Equivoca l 10 1 9  1 8  f 3 
Not re spons ive 1 9  9 1 9  1 8  
Le ft b lank 2 4 8 8 
Norma l ly whe n the student said that  a Membe r mu st  pre sent a mat ter 
t o  the House even whe n he thought it  foo l ish , he had a l ready ind icated 
tha t he cons idered the Member to  be a de legate , tha t  i s , it  wa s the 
Member ' s  du ty to vo ice his  const ituent s '  views . Converse ly , a rep ly 
ab s o lving the Member of such re spons ib i l ity whe n he d i sagreed with 
his c onst itue nt s ' views wa s usua l ly t ied with a ' No '  answer to the 
or igina l que s t i on .  About ha l f  the s tudent s of t he opin ion tha t  a 
promi se bind s a Member had prev ious ly re pl ied tha t  a Member ought 
fo l low his voter s ' d i ctat e s . 
The Member seek ing gu ida nce on h i s  appropr iate repre sent a t ive 
r o le could l ook a t  this  re spon se a s  c onf irming t hat it i s  ��fer t o  
serve a s  a de legate , pre sent ing his  const ituent s '  reque s t s  i n  the 
Hou se . He wou ld d i s c ount the wi l l ingne s s  of the que s t ionna ire ' s  
re spondent s t o  permit h im to  d i sagree whe n  he be l ieve s the cons t i ­
tuent s ' ob ject ive s foo l i sh ,  a t t r ibut ing th is  t o  the ir h igher 
educat ion . In  th i s  he wou ld be supported by t he f ind ing t hat  though 
the la t ter might  not expe c t  the ir Member to voice the ir views in 
the Hou se , about three - tenth s imp l ied tha t the average vot er ex­
pe ct ed h i s  repre sentat ive to d o  h i s  b idd ing as a de lega te ( 3 2)  even 
when the Member thought it fool ish ( 3 1 ) ; however ,  fewer ind i ca t ed 
tha t the ave rage voter expe cted a cont rary role for h i s  Member (need 
not pre sent - 1 8 ;  need not when he th inks it is fool ish - 2 2) .  
Re lat ive ly few voters  are knowl ed geab le about the manne r in wh i c h  
the day- t o- day bu s i ne s s  of the House o f  As semb ly is  condu cted . As  
a c ons equence , the Member ha s l it t le means for ·a scerta in ing whi ch 
a c t ion s  he take s in the Hou se wi l l  be regarded a s  mos t  important by 
h i s  const ituent s ,  this  apart from the sub j ect of  such a c t i on or i t s  
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succe s s . Hans ard ind icate s tha t  indigenous Membe rs spend re lat i­
ve ly l itt le t ime on the int r oduc t i on of b i l l s but c oncentrate  more 
on ad j ournment spee che s , and increa s ing ly on ra is ing que s t i ons . 
Most Members  a l s o par t ic ipate in  the budge t debate s . The re sponse 
of 100 s tudent s at  t he Admin i s trat ive C o l lege to the reque s t  to 
rank the se four forms of legi s la t ive act ion in ord er  of import ance 
imp l ie s  that the Members ' a t t e nt ion t o  ad j ournme nt speeche s may be 
misplaced : 
l s t  2nd 3rd 4th 
Que s t ions 3 2  2 5  3 3  10 
Ad j ournme nt s pee che s 6 1 2  2 5  5 7  
B i l l s  2 7  29 25 1 9  
Budge t debate 35 34 17  14 
The use fulne s s  of samp l ing l imited pub l i c s  i s  a l s o i l lu stra ted 
by the range of rep l ie s  of stude nt s t o  the inqu iry : ' How doe s the 
ave rage voter in your d i s tr i c t  f ind out about what the House of  
A s semb ly doe s ? ( Please  number in order of  importance , 1 ,  2 , e t c . ) ' :  
Mo st lst  and 2nd Numb e r  of 
impor tant named ment ions 
Rad io 25 41  48  
Membe r of  House  of A s s emb ly 1 8  2 4  34 
Loca l gover nment counc il  5 15  20 
Newspaper s  5 14  20 
Governme nt officers  5 9 15  
Governme nt pub l icat ions 1 3 6 
Mi sce l lane ous  12  21  30 
Here verb a l  med ia c le a r ly predominated over wr itten , eve n a l lowi ng 
f or s ome unconsc i ous  puf fing of the student s '  reading sk i l l s  a t  the 
expense  of t he ave rage voter . In a nswer t o  another probe , they had 
ind i cated vot e r s  know re lat ive ly l itt le about wha t  is go ing on in 
t he House . More empha s i s upon rad io , pos s ib ly by addre s s ing cons t i­
tuen t s  d ire c t ly , v i s it ing a re a s  not served by rad i o , and conta c t  
w i t h  con st i tuent s via l oca l government  counc i l s  wou ld a l l  a s s i s t  
the Member  intere s ted i n  reduc ing this knowledge gap . 
Chapt e r  5 
Apport ionme nt for t he House of As s emb ly -
S ome are more equa l than othe r s  
Appor t ioning a le g i s lature const itut e s  a s ingular comb i nat i on 
of  po l i t ica l - that  is , po l icy- laden - de c i s ions , admini stra t ive 
act s of a min i s t e r ia l  na ture j uxtapos ing pe ople  wi th ge ography , and 
a degree of non- rat iona l it y  which can creep into a l l  compl ex human 
determinat ions . Al though the appor t i onme nt proce s s  appear s t o  
c omme nce with the f ix ing o f  boundar ie s for leg i s la t ive cons t i tuenc ie s ,  
it ha s it s root s in ea r l ier  conc lus ions on the numbe r  of l e g i s lat or s , 
whe the r  they are t o  be from s i ng le or mu l t ip le -member d i s t r ict s , a nd 
the na ture and pr ior i ty of  the pr inc iple s wh i ch are t o  guide the 
de l ine at ion of the se d i s tr i c t s .  In  s ome jur isd ict ion s , the pol it ica l 
e leme nt ext e nd s  to  t he sett ing of  the very met e s a nd bound s of each 
ind iv idua l e l e ct orat e , and t he proce s s  is  high l y  part i san  thr ough­
out . The Admin ist rat i on of Papua -New Gu ine a , howeve r ,  in the 
apport ionment of the House of  As semb ly for the 1 9 68 e le c t ions , 
s ought t o  e s chew the per s ona l ly part i san ,  and it s f ive -man D i s t r i ­
but ion Commit tee  the po l i t i ca l ly part i san , but po l icy , min i s t e r ia l  
a nd non-rat iona l component s can be ident i f ied i n  the apport ionme nt 
propo s a l  which wa s approved by the House of As semb ly at it s Augu s t  
1 9 67 Me e t ing . l 
The fir s t  House wa s composed of e le c ted Membe r s  from 44 Ope n  a nd 
10 Spe c ia l  E l e c tora te s ,  and 10 Of fic ia l  Membe r s ; the s e c ond cons i s t s 
o f  Members  from 69 Open E le c t orate s ,  15 Reg iona l ( replac ing the 
Spe c ia l )  E le c t ora te s ,  and the number of--�Of f ic ia l  Member s  rema ins 
unmod i f ied . Both the Se le c t  Commi t tee  of the Leg i s lat ive Counc i l  
i n  1 9 62 2 and i t s  succe s s or from the Hou se of  As semb ly i n  1 9 6 63 
1 H . A . D . , 1 : 14 : 25 7 5 . 
2 I nt e r im Report from the Se le ct Committee  of  the Leg i s lat ive 
Counc i l  for the Ter r i t ory of Papua a nd New Gui nea , 1 1  Oct ober 
1 9 62 : 3 (hereafter  re ferred t o  as I nt e r im Report 1 9 62 ) . 
3 Sec ond Int e r im Report from the S e l e ct Connni t t e e  on Cons t i tut iona l 
Deve lopme nt , House o f  As semb ly , Te rr itory o f  Papua and New Gui nea , 
30 Augu s t  1 9 66 : 6 (hereafter  re fe rred t o  a s  Second Interim Report 
1 9 66) . 
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repor ted that the pe op le de s ired to incre a se the s i ze of the t hen 
ex i s t ing leg is lat ive body t o  fac i l itate conta ct  be tween Member and 
con s t i tuent . But what  shou ld be the to t a l  number?  The Foot Mi s s ion 
from the Un ited Nat ions Trustee s h ip Counc i l  in 1 9 62 recomme nded a 
re pre sentat ive par l iame nt ' of ab ouI a hundred member s ' e le c ted from s ing le member cons t ituenc ie s . The Se lect  Commit t ee  of t he 
Le gi s la t ive Counc i l  reported that the re wa s a ' d e f in i te fe e l ing 
aga ins t ' ·s o : ta rg,e an e lec ted membe r ship . 2 With a max imum thu s  
determined through nega t i on ,  and w i t h  the Oppo s i t i on Aus tra l ian 
Labor Party favour ing a membe rsh ip approx imat ing that  of  the F oot 
Report (Hughe s 1 9 65a : 47 ) , s ome f igure had to be agreed upon wh ich 
wa s d i s t inc t ive , as we l l  as based  upon a de fens ib le rationa l e . At 
f ir s t  a member ship of 65 , 3 and then 64 upon the e l imi nat ion of a 
pre s id ing off icer  a s  a separa te  Member , wa s f ixed , with the ma j or 
e leme nt of  44 Open  E l e c t orate� premi sed upon a ratio  of one Member 
to about 46 , 000 cons t ituent s .  But why wa s th i s  part icular ra t io 
chosen , e spe c ia l ly whe n only four ye ar s later  i t  wa s found t o  b e  
exce s s ive b y  ove r  S O  pe r ce nt a nd a new formu la o f  one Member t o  
30 , 000 peop l e  recommended ? S Why were 1 0  O f f i c ia l Member s  re ta ined , 
a nd not a sma l le r  f igure - ' say S '  - a s  sugge s t ed by the Foot 
Mi s s ion? 6 And why wa s the numbe r  of Spe c ia l  Ele c t orate s pegge d at  
10?  It  i s  at  t h i s  junc ture , whe n the pr ob lem become s one of 
' p icking a number ' tha t  the e leme nt of non- ra t iona l ity ent e r s . 
Wha t pa t t e rns o f  thought uncons c ious ly pre cond i t ion me n ' s  
act ions are not a lways expre s s ed in the rea s ons they g ive for 
taking them . Thi s  par t icularly app l ie s  t o  numbe r s , such a s  the 
mu ster ing of a rgument s in a sequence of three , the d i chot omi s ing 
of a l terna t ive s so that one cour s e  is favoured and the othe r  
opp osed , o r  the avoidance of 'un lucky' numbers . I t  i s  s ugge sted that 
th i s  ha s cont r ibuted to the f ix ing of the As semb ly ' s  s ize , and more 
s pe c i f ica l ly ,  through the proce s s  of d oub l ing and by use  of powe r s  
o f  ten . 
I t  a ppear s t oo great a coinc idence that  the s i ze of the Open 
E le c t ora te  compone nt f or the f ir s t  Hou se  of A s s emb ly wa s exa c t ly 
1 U . N . T . C . , T / 1 5 9 7 , 2 2  June 1 9 62 , par . 1 33 . 
2 I nt e r im Repor t 1 9 62 : 3 ,  4 . 3 Inte r im Repor t 1 9 62 : 6 . 
4 Spe e ch by Paul Ha s luck on Se c ond Re ad ing of b i l l  ame nd ing Papua 
and New Gu inea  Act : Commonwe a l th  Par l iamentary Debat e s , House  of  
Re pre s e nt a t ive s ,  7 May 1 9 63 . Th i s  had increa s e d  t o  a ratio  o f  
about 1 t o  49 , 000 b y  1 9 6 6 :  Se cond Int e r im Repor t 1 9 6 6 : 6 .  
5 Se cond I nt e r im Report 1 9 66 : 6 .  
6 U . N . T . C . , T / 15 9 7 , 22  June 1 9 62 , par . 2 1 4 . A l s o  see  van der Veur 
1 9 66 : 5 7 .  
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d oub le  t hat  of  the uno f f i c ia l  Member sh ip of the pre ced ing Leg i s l a ­
t ive Counc i l . 1 S imi larly , the reduc t ion of the Of f i c ia l Membe rs  
in  the House t o  10 may pos s ib ly be  a t tr ibuted t o  t he same proce s s  
o f  doub l ing , this  t ime o f  the f igure me nt ioned in the Foot Report . 
However ,  the numbe r of Off icia l Members  a l s o  accord s with the 
penchant for the use of the numbe r 10 , it s mu lt ip le s and ha lve s , 
and can more l ike ly be traced t o  tha t . 
Be twe en the f ir s t  Le g i s la t ive Counc i l  a nd t he second wh ich met 
in 1 9 6 1 , the tota l uno f f ic ia l membe r sh ip wa s enlarged by 10 and t he 
nomina ted membership increa sed t o  10 . When Spe c ia l  E lect ora t e s  
were proposed for the 1 9 64 House , the ir number wa s se t a t  10 . 
' How the Commit tee dec ided on t he number of "Spe c ia l " E lec torate s 
i s  anybody ' s  gue s s . Pos s ib ly it wa s fe l t  th i s  wa s the minimum 
which wou ld be ac ceptab le t o  Au s t ral ian int ere s t s  in the Terr i­
tory � (van der  Veur 1 9 64 : 9 9 1 ) . Al though the e lected Member s of 
the l a s t  Leg i s lat ive Counc i l  d id not vote as a pa rty in oppos it ion 
t o  governme nt me a s ure s (Lynch 1 9 62 : 1 ) ,  there wa s a tendency f or 
the e lected expa t r iate s to l ine thems e lve s aga in st  the gove rnment 
( Parke r 1 9 66 : 2 66) . In the f ir s t  Hou se , the ten Europea ns to be 
e lected 2 could be ba lanced by the Of f i c ia l  c omponent , and t he 
ind ige nous Membe r s  wou ld then cons t i tute the d e c id ing for ce . 
Repeated ly , the re ference t o  the f igure 10 and i t s  var iant s 
appea r s . In the deba te in the Le g i s la t ive Counc i l  on Par l iament ary 
Under- Se c re ta r ie s , Dr John Gunt her s tated ' in a l l  our cons idera ­
t ions and d i s cu s s ions up t o  date , the number  we have thought about 
wa s 10 ' . 3 An ame ndme nt adopted to the Under- Secre tar ie s b i l l  s e t  
a maximum of  15 , unt i l  the House b y  re s o lut ion otherwise approved , 
and the f ir s t  group of  Under- Se cre tar ie s a ppointed numbered 10 . 
S imilar ly , t he s i ze of the Administrator ' s  Counc i l  wa s f ixed at 10 
1 As though to empha s i se thi s , the Labor Oppos i t i on proposed 
doub l ing t he Ope n E le c t orat e s  from 44 to 88  when the Papua and New 
Gu inea Act  amendme nt s were debated in the House of  Repre sentat ive s .  
See Hughe s 1 9 65a : 47 .  
2 I t  shou ld not be f orgot ten tha t the S e lect  Committee ' s  Int e r im 
Re port re ferred t o  ' the very s trong probab i l ity that  no non­
ind igene s would be re turned from a norma l common roll  e lect ion ' . 
Inter im Report 1 9 62 : 5 .  It  is  imma te r ia l  tha t  ' a  glance at  the 
1 9 61 e le c t ion r e su l t s  in ne ighbour ing We s t  New Guinea wou ld have 
ind i ca ted tha t "European" cand ida te s ( inc lud ing ex- pa trol  of fice r s )  
had a good chance in po l i t i ca l ly uns oph i s t ica ted o r  tr iba l ly 
spl intered e le c torate s or e le c t orat e s  whe re seve ra l  cand idate s spl it  
the  loca l vot� ' .  ' New Guinea As semb ly ' ,  Current Af fa ir s  Bu l le t in ,  
34 : 7 : 106 . 
3 L . C . D . , 6 : 9 : 9 3 6 . 
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member s . More re cent ly , when t he Se lec t  Commit tee of the House of 
As semb ly re ce ived re c onnnendat ions for a l ter ing the number of Under­
S e cre tar ie s and member s  of the Administra tor ' s  Counc i l , the s ize of 
15 for the latter wa s frequent ly advocated by witne s se s . Thi s  same 
var iat ion of 10 wa s the number agreed upon by the Se lect Commit tee 
for the new Re g iona l E le ctorate s of the 1 9 68 House , de spite the 
fact tha t  there were t hen 1 8  and not 15 admini s trat ive d i s t r ict s in 
Papua -New Guinea . When an ame ndme nt t o  thi s wa s proposed in the 
House , the de c i s ion of the Connnit tee wa s de fended by Mr Ian Downs : 
I f  one i s  working in t e rms of , say � spec ia l e l e c t orate s ,  
or i f  one i s  working in t e rms of  twenty , I th ink t ha t  one 
wou ld see • • • •  One ha s t o  ba lance out populat ion ; one ha s 
t o  balance out area s of conunon intere s t s ; and one ha s t o  
ba lance out natura l boundar ie s  and a ccepted b oundar ie s • 
• • •  i f  we ac cept thi s amendment , then we wi l l  have to  accept 
the propos it ion that t he re shou ld be many other amendment s . 
Thus we wou ld have 30 , 40 , or 5 0  re g iona l e lectorate s • • • •  1 
And t o  conclude thi s  reference t o  the impor t ance of numbers  qua 
number s , the re w i l l be 25 more Open E lectora t e s  in the 1 9 68 House 
of As semb ly than in the f ir s t House , ano ther var iant of  10 . The 
two Se lect  Commit tee s which recommended the re c onst i tu�i on o f  the 
leg i s lature each chose :t o: de s ignate spe c i f ic numbers , and in 
do ing so  appear to have unc ons c iou s ly fol l owed a pat te rn which in­
t r oduced a non- rat iona l fa c t or int o  determining the f ina l s ize of 
the House . 
For both the 1 9 64 and the 1 9 68 House of Ass emb ly , the b oundar ie s  
o f  the Open E lectora t e s  were de l ineated b y  reference t o  pre - ex i s t ing 
admin i s t ra t ive uni t s . Reported the Le g i s la t ive Counc i l ' s  Se lect  
Connnit tee : ' The gre at  ma j or ity of  the witne s s es  de s ired repre senta­
t i on on a Sub- d i s t r ict  ba s i s , with s ome a l l owance for  populat ion 
and ge ography • • •  • 3 
Tak ing the Te rrit ory ' s  f if t y- four Sub-d i s t r ict s as  a s tart  
and by comb i ning the sma l ler and d iv id ing t he larger , the 
E le c t ora l Boundar ie s  Committee  arr ived a t  forty- four Ope n 
E le ct orat e s  [ f or the 1 9 64 House ] .  Equa l it y  of  popu lat ion 
wa s the ma in cri t e r ion ,  but qu ite  under standab ly it could 
not a lways be ob served exa ct ly . I s land s  pre sented the 
gre ate s t  d i f f i c u l ty • • •  and provided the smal le st e le ctorate , 
Manu s • • •  and the large s t , Bouga inv i l le • • • . (Hughe s and van der  
Veur 1 9 65 : 388) .  
1 H . A . D . , 1 : 10 : 1 609 (empha s i s  added) . 
2 There  i s  an a l ternat ive , se e p.5 3 . 
3 Inte r im Report 1 9 62 : 4 . I t  wa s a l so  the v iew of the Foot Mi s s ion 
that the sub - d i s t r i c t s  shou ld be the ba s ic bui ld ipg b locks for the 
Open E l e ct orate s .  U . N . T . C . , T / 15 9 7 , 2 2  June 1 9 62 , par . 2 1 1 . 
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The House ' s Se lect Conmit tee imp l ic it ly re c ommended abandonment of 
the sub-d i s tr ict crite rion f or Open E lectora tes  in 1 9 68 by it s 
re fere nce t o  the larger Admin i s tra t ive �i s tr ic t . ' A  ma j or comp la int 
vo iced in s ome areas  wa s tha t  some exi st ing e le c t ora t e s  were s p l it 
by District  bounda rie s . As mo s t  of the se b oundar ies  have been 
f ixed for many ye ar s , e spe c ia l ly in the areas  concerned , the peop le 
tend to regard thems e lve s as be ing part of  a part icular D i s tr i ct . • 1 
' Cons ide r ing the peop le ' s  unanimou s op in ion • • •  your Conmit tee strong ly 
re commend s tha t e le c t ora t e s  be conta ined who l ly with in Di str ict 
boundar ie s . • 2 The Committee a l s o  adopted the Admin i s tra t ive D i s ­
trict  a s  pr inc ipa l re ferrant for the new Re giona l  E le c t orat e s . 
Wh i le the 10 Spe c i a l  E le c t ora te s of the fir st House appear t o  have 
been drawn primar i ly to conta in appr ox imate ly equa l popu l a t i ons of 
non- ind igene s (Hughe s 1 9 65 a : S l ) , it  wa s dec ided to b oth increa se 
and re organi se them on a Distr ict bas i s  for the 1 9 68 House . In the 
proce s s , 6 of the 8 sma l le s t  Admini s trat ive D i s t r ict s were c omb i ned , 
the Commit t ee ' tak ing int o account not only populat ion f igure s , but 
a l so  ge ographic  cons id era t i ons , communicat ions and the d if f i cu l t ie s  
o f  t ransport a t i on '  . 3 
When the D i s t r ibut ion Commi ttee undert ook t o  t rans late the 
Se lect  Commit tee ' s  genera l  d irect ions into spec i f ic de s igna t ions , 
i t  d i s c ove red that except for Manus , Bouga inv i l le , and New Ire land , 
each of  the rema in ing 15 Admini s trat ive D i str i c t s had at  lea s t  one 
part o f  it s area admini s tered from an ad j o ining Di str ict . Ob serv­
ing the sp irit i f  not the let ter of the Commit tee ' s  recommenda t ions , 4 
the boundar ie s of the Open E lec t ora t e s  announced by the D i s tr ibut ion 
Commit tee thus do not ne ce s sar i ly c o inc ide with the ga zet ted de s cr ip­
t ions of the Admini strat ive Di s t r i c t s ,  but rather , each const ituency 
encompa s se s  an  area a c tua l ly admin i s t ered through a s ing le D i str ic t . 
Regiona l E l e c t orate s ,  corre spond ing ly , are combina t i ons of t he s e  
69 Open E l e c torate s .  As the proce s s  o f  appor t ionment got under way ,  
the b oundar ie s  of sub - d i s tr i c t s  were frequent ly breached , and a l l  
that  rema ined inv iolate  we re the census d iv i s ions , the sma l le s t  
un i t s  o f  area and popu la t ion cons idered f or the new House ' s  e le c ­
t orate s . s 
1 S e c ond Interim Repor t 1 9 66 : 1 . 
2 Second Inter im Report 1 9 6 6 : 7 . 
3 Second Inte r im Report  1 9 66 : 9 , 10 . 
4 The Se lect  Commi ttee wa s informa l ly pol led by the Di s t r ibut ion 
Commit t ee to  ob t a i n i t s  c oncurrence with t he D i s t r ibut ion Commit t ee ' s 
inte rpre tat ion . 
5 Th i s  wa s a l s o one of  the pr inc ip le s  for de l imit ing the Open 
Electo ra t e s  for the 1 9 64 House . See Second Inter im Report fr om the 
S e l e c t  C ommit t ee of the Legi s lat ive Counc i l  for Terr itory of Papua 
and New Guinea , 2 0 February 1 9 63 : 3 . 
S ince the Admini s t ra t ive D i s t r ict wa s treated as  the key st one 
for the appor t i onment of the 1 9 68 House , it i s  o f  int ere s t  to 
a s certa in whe the r it fared more adequate ly than in 1 9 64 .  Th i s  i s  
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a rather d i f f icult  pr ob lem t o  re s olve , a s  a segment from one 
Admini s trat ive D i s t r i c t  might have been j o ined with a ma j or part  
from another t o  form an Ope n E l e c t orate for the 1 9 64 e le c t ions . 1 
However , ut i l i s ing for rough c ompar i s ons e i ther the populat ion 
s t a t i s t ic s  for Admini s trat ive Di s t r i c t s  upon wh ich the le g i s la t ive 
c ommit tee s in it ia l ly re l ied , 2 or the populat ions of Open E le c t orates  
grouped by Admin i s t rat ive Dis tr i c t s  a s  report ed whe n the boundarie s  
of  the Open E le c t orate s we re announced , 3 it wou ld appear tha t  the 
range of repre sentat ion fr om the med ian Administra t ive D i s t r ict  wa s 
narrower for 1 9 68 than in 1 9 64 .  Upon the premi se tha t  equa l ra t ios 
o f  repre sentat ion are most  equ i t ab le - a propos i t ion over wh ich 
re a s onab le men may argue , but wh ich current ly oc cup ie s the cent re 
of jud ic ia l  concern in t he United S tate s - the Admin i s t ra t ive 
D i s tr ic t s ' shar ing of Open E lec t ora t e s  for the 1 9 68 Hou se of As semb ly 
mea sure s as supe r i or t o  the 1 9 64 House . 
An a l l ied que s t ion is  whe ther t he Open El e c t orat e s  a s  appor t i oned 
for the 1 9 68 Hou se more equi tab ly repre sent the populat ions of the 
var i ous e lec tora t e s  than d id the appor t i onme nt for the 1 9 64 House . 
Us ing the same techn iq ue o f  compa r ing range s of  repre sentat ion from 
the ave rage (med ian) Open E lectorate , there ha s been a reduct ion 
betwe en 1 9 68 (range of extreme s : 7 7 . 9) a s  compared with the 1 9 64 
House ( range : 90 . 4) . However , when taking eve ry Open E lect ora te 
int o account , and not j u s t  the sma l le s t  and large s t , Open E le c t orate s 
on the ave rage wi l l  be le s s  equa l ly repre sented on a populat ion ba s i s 
in 1 9 68 than in 1 9 64 .  Comput ing the perce ntage variat ion of each 
Open Electorate from the average (mean) const ituency , tota l l ing 
t he se per centage s whi le ignor ing the ir  p lus and minus va lue s , and 
t hen d iv id ing the sum by the ful l number of Ope n E le c t ora t e s  
demons t ra t e s  that  the 4 4  Open E le c t orate s of the 1 9 64 House on the 
ave rage had a 10 . 7 per cent var ia t ion from the 46 , 05 2  popu la t i on 
of  the me an Open E lectorate . Thi s  wa s a sma l ler percentage var ia­
t ion than wi l l  be true f or the 1 9 68 House , when the 69 Open 
E lectorate s on the ave rage wil l  have a 15 . 4  per cent var iat ion 
from the 3 1 , 638  popu l a t ion of the new mean Open Electorate . The 
1 See S€ cond Inter im Report 1 9 66 : Append ix I II . 
2 Range of repre se ntat ion from med ian Admin i s tra t ive Di str ict : - 37 . 7 
per cent t o  +3 6 . 1  per cent ( or 73 . 8) for 1 9 64 House , compared wi th 
- 32 . 8  per cent t o  +8 . 6  per cent (or 41 . 4) for 1 9 68 . See Tab le 3 .  
3 Range of  repre senta t ion from ' ad j usted ' med ian Admini strat ive 
Di str ict : - 36 . 0  per cent to +2 7 . 5  per cent ( or 63 . 5 ) for 1 9 64 ,  com­
pared with - 24 . 1  per cent t o . +1 6 . 6  per cent ( or 40 . 7 ) f or 1 9 68 . 
See Tab le 4 .  
Tab le 3 
Popu lat ion of 0Een Electorat e s � by Di s t r i ct , 
Se lect Committee Re2ort s *  
Admini strat ive 1 9 64 House 1 9 68 House 
Di s t r i c t s  Tota l Open Average Rank Tota l Ope n Average Rank ooula t ion e le c t ions o ulat ion o ulat ion e le c t ions oooulat ion 
We st ern 53 , 2 7 7  1 5 3  , 27 7  4 5 9 , 5 34 2 2 9 , 7 67 1 2  
Gu lf  5 6 , 28 1  2 28 , 140 15  6 1 , 432  2 30 ' 7 1 6  9 
Centra l 122 , 8 68 2 61 , 434 1 1 1 8 ,  734 4 2 9 , 684 1 1  
Mi lne Bay 87 , 1 7 9  2 43 , 5 89 9 9 6 ,  610  3 32 , 203 5 
Northern 49 , 049 1 49 , 049 6 5 3 , 63 1  2 2 6 , 8 1 6  1 3  
S .  Highland s  1 66 , 2 9 9  4 41 , 5  7 5  1 1  181 , 45 8  6 30 , 243 10 
W .  High land s 2 69 , 32 9  5 5 3 , 866 3 296 , 8 6 1  9 32 , 9 85 4 
E .  High land s 1 80 , 60 8  4 45 ' 15 2  8 1 88 , 09 2  6 3 1 , 349 7 
Ch imbu 1 64 , 5 9 8  4 41 , 1 49 1 2  1 65 ' 699 5 33 ' 139  3 
Sepik 25 8 , 1 9 7  6 43 , 033  1 0  2 68 , 405 8 33 , 5 5 1  2 
Madang 139 , 15 8  3 46 , 386 7 1 5 5 , 41 3  5 3 1 , 083 8 
Morobe 1 9 6 , 941 4 49 , 235  5 2 20 , 637 7 3 1 , 5 20 6 
Manu s and N . I . 5 7 , 388  2 2 8 , 694 14 62 , 63 6  3 20 , 8 78  15  
New Br itain 109 , 9 6 1  3 3 6 , 65 4  1 3  1 18 '  688 5 2 3 , 738  1 4  
Bouga inv i l le 5 6 .  330 1 5 6  .. 330 2 67 .. 547  2 33  .. 7 74 1 
* F igure s f or 1 9 64 are f rom the I nt e r im Repor t , Se le c t  Commit tee of the Leg i s lat ive Counc il f or 
the Terr i t o ry of Papua a nd New Gu inea , 23  May 1 9 63 , Append ix B ,  p . 7 ;  for 1 9 68 from Second 
Inter im Rep ort from the Se lect  Commit tee on Cons t it ut iona l Deve lopment , H . A . D . , 1 : 10 ,  
Append ix 2 , p . v i i i .  
� 
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Tab le 4 
Populat ion of 02en Elect orate s i  b� D i s tr ict , 
reEorted on Eub l ishing boundar ie s *  
Admini s trat ive 1 9 64 House 1 9 68 House 
D i s tr ic t s  Tota l Open 
Average Rank Tota l Open Ave rage Rank o ulat ion e le c t ions o ulat i on o ulat ion e lect ions o u la t ion 
We s tern 4 2 , 2 63 1 42 , 2 63 13  5 9 , 89 6  2 29 , 948 1 1  
Gu lf  9 2 , 35 8  2 46 , 1 7 9  1 0  5 4 , 902 2 2 7 , 45 1  14  
Centra l 9 2 , 75 9  2 4 6 , 3 79 9 142 , 15 2  4 35 , 5 3 8  2 
Mi lne Bay 8 8 , 509  2 44 , 25 4  1 1  100 , 05 6  3 33 , 35 2  5 
Northe rn 49 , 3 9 3  1 49 , 393  3 5 7 , 1 20 2 28 , 5 60 1 3  
S .  High land s  1 9 6 , 80 6  4 49 , 20 1  4 1 86 , 47 1  6 3 1 , 07 8  8 
W .  High land s  2 3 9 , 9 90 5 47 , 99 8  6 305 , 00 6  9 33 , 889 4 
E .  Highland s  1 9 2 , 02 1  4 48 , 005 5 203 , 820 6 3 3 , 9 70 3 
Ch imbu 1 89 , 946  4 47 , 486 7 1 5 5 , 622 5 3 1 , 1 24 7 
Sepik 2 60 , 5 79 6 43 , 430 1 2  25 8 , 5 9 2  8 32 , 324 6 
Madang 1 5 5 , 0 1 6  3 5 1 , 672  2 1 5 2 , 35 0  5 30 , 470 10  
Moro be  1 88 , 3 74 4 4 7 , 09 3  8 209 , 5 95 7 29 , 942 1 2  
Manu s and N . I . 60 , 300 2 30 , 1 5 0  15  70 ' 7 7 6  3 23 , 5 9 2  15 
New Br ita in 1 1 9 , 9 9 8  3 39 , 9 9 9  14 15 4 , 1 88 5 30 , 838  9 
Bou2ainv i l le 60 . 05 7  1 60 . 05 7  1 7 2  .. 490 2 3 6 . 245 1 
* F igure s for 1 9 64 are from L . C . D . , 6 : 7 ,  a s  f igur e s  reproduced in Second Interim Report from the 
Se lect  Commit tee on Cons t it ut iona l Deve l opment , H . A . D . , l : lO : (Append ix 3 ,  p . ix) ; for 1 9 68 from 
Popu lat ion Figure s for Proposed New Elect ora te s ,  Di s t r ibut ion Connni ttee , 1 2  May 1 9 67 . 
� 
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exp l anat i on for th is d i s pari ty part ia l l y  l ies in the fac t  that for 
19 68 e ach e lec torate wi l l  have markedly fewer peop le ; as  a c on­
s equence , the popu l a t ion d i f fe rences be tween e le c t orate s has to be 
c orres pond ingly sma l ler i f  the percent age varia t ion is not to 
regi s ter an increas e .  But  the sma l ler the e lectora te s , the harde r  
i t  i s  t o  re duce population d i f ferences be tween them when fac t ors 
bes ide number of peop l e  are be ing taken into acc ount - and th is is 
exac t ly wha t  happened in drawing the boundaries for 19 68 . 
Tab le 5 
P opu l a t ion by Open E lec tora tes , 1 9 64 and 1 9 68* 
Sma l l  e le c t or a t e  Med ian e le c tora te Large e le c tora te Range from med ia n  �ota l 
1964 Hou se Manus 1 8 , 835 45 , 603 Boug a i nv i l le 60 , 05 7  · 5 8 . 7% t o  +3 1 . 7% 
Proposed 1 9 68 Manus 20 , 647 S ina S ina 31 , 7 66 Hir i 47 , 306 � 35 . 0% to +48 . 9% 
1 9 68 House Manus 201 647 W1 Se2ik 31 . 664 Ka inantu . 45 . 327 - 34 1 8% to +43 1 1% 
* F igur e s  for 1964 House and Proposed 1968 House from H 1A . D .  l : lO : Append ix 3 ,  p . ix ;  for 1968 
House from Report of D i s t r ibut ion Commi t tee , 23 Augu s t  1967 . 
ran e 
90 . 4  
83 . 9  
77 . 9  
The S e lec t Commi t tee origina l ly dec ided on the number o f  Open 
E lec t orates for the 1 9 68 Hous e as we l l  as their ini t ia l  appor t i onment 
among Adminis trat ive Dis tric ts wi th the aid of es t imated popu l a t i on 
s ta t i s t i cs  whose ac curacy was later found to  be ques t ionab le . For 
one th ing , the recommended ratio  o f  one Member t o  app roximate ly 
30 , 000 peop le s hould have been one to over 3 1 , 600 for each o f  the 
69 Open E l ec t orates . Bec aus e of th i s , and s ole ly on the b as i s  of  
the Se l ec t  C ommi ttee ' s  ratio , provi s ion ought to  have been made 
for 3 add i t iona l Open E l ec torates . When the Se lec t C ommi t tee on 
C ons t i tut iona l Deve lopment v i s i ted Gor oka early in 19 67 , it was me t 
wi th the ob j ec t ion that as the Eas tern H i gh lands Admi nis tra t ive 
Dis tric t had a lmos t 2 10 , 000 peop le ( and not the 192 , 000 on wh ich 
the C ommittee  had app arent ly a l loc a ted s ix Open E lec torates ) ,  it 
was ent i t led to another Member . Thi s  permi tted the C ommi ttee to 
re -emphas i s e  wha t  it had a lready brie f ly s tated in its Sec ond 
Inte r im Rep ort , that ' the geography o f  the various areas , linguis t ic 
group ings , and the d i f ficult ies of  t r ave l a Member migh t  enc ounter . . .  
[ had a l l ]  been t aken into ac count'. 1 When the Dis tribut } on C ommi t tee 
be gan drawing up the b oundar ies of  e ach Open E lec torate , it became 
even c l earer that equa l i ty o f  popu l a t i on was no t the prime de s ideratum, 
but r ather the ident i fication of an internal uni ty within an are a . 
I n  de -emphas i s ing popula t ion , the Commi ttee appears to have been 
1 S ec ond I nter im Report 1 9 6 6 : 7 .  
ac t ing in acc ordance wi th popular at t i tudes , for in Papua -New 
Guinea the ' re lat ive value o f  the right t o  vote ' s eems to be 
heavi ly c ond i t i one d up on be ing repres ented bl one ' s  own and not 
up on the n ic e t i es of  s ta t i s t ic a l  evaluat ion . 
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W i th the conuni s s ioner for loca l  government , the s urveyor-general , 
and the ch i e f  e l ec t ora l o f fi c er as members , the D i s tribution Com­
mi t tee had ready ac ces s t o  a l l  pr ime s ourc es o f  informa t i on .  The 
two addi tional members , one from P apua and the other from New 
Guinea , e�s ured that the viewpoints of priva te c i t i zens would b e  
inc luded , but as t o  be  expec ted , the government members p l ayed 
the maj or role  in conunit tee de l iberations . 
Bes ide popul at ion , wh ich was not the dominant fac tor in s e t t ing 
b oundar ies , the D i s tribution C onnni t tee t ook c ogni zance  o f  ' ( a )  c om­
muni ty or d ive rs i ty of intere s ts ; ( b )  loc a l  government c ounc i l  
boundar ies ; ( c )  proposed future movement o f  peop le into exi s t ing 
l oc a l  government c ounc i l s ; ( d )  means o f  c onnnuni cat ion ; ( e )  phys ical  
fea ture s ; ( f) c ens us divi s ions ; and ( g) exis ting e lec t oral bounda­
ries ' . 3 
Where i t  was neces s ary to  s p l it the population wi thin the j uris ­
d i c t ion o f  a s ingle l oc a l  government c ounc i l  bec aus e of its  exces s ive 
s i ze , the his tory o f  the c ounc i l ' s growth was s tudied , and the 
a t temp t  made to drop o ff the mos t recently added uni ts , upon the 
as s ump t ion tha t  the i r  ident i fic a t ion with the c ounc i l  would be 
weakes t .  Prob ab ly in an e f for t t o  counter c ri t ic ism made agains t 
the apgort ionment o f  the Moresby Open E lec t orate for the 1 9 64 
Hous e , the C ommi ttee no t only s eparated o f f  the Goi la las into 
their own Open E le c t orate , but j oined e leven v i l lages phys ic a l ly 
wi th in the Moresby Urb an E le c torate wi th the mainly Motu-s peaking 
Hiri  Open E lec tora te . Thi s dec i s ion mos t l ike ly wi l l  engender a 
comparab le  s p ate  o f  faul t - finding in the 1 9 68 e lec t ions ' pos t 
mort ems . 
One the D i s tribution C ommit tee e s tab l ished the tenta t ive bound a ­
r i e s  o f  the Open E lec torates , map s were drawn and s ent to  the 
1 
As , for examp le , meas ured by the David and E i s enbe rg Index for 
which the quoted phras e is a verb a l  equivalent . See D avid and 
E i s enberg 1 9 6 1  and 1 9 62 . 
2 The s i ze of the Dis tribution C onuni t tee was increas ed fr om 3 t o  5 
in 1 9 6 6 , with a quorum of  4 ,  whi ch wou ld  neces s i t at e  the pre s ence 
o f  at leas t one of the non -pub l ic s ervants a t  a l l  mee t ings . See  
H .A . D . , 1 : 9 : 143 6 . 
3 Repor t to  H is Honour , the Admini s trator , by the D i s tr ibut ion C om­
mi ttee Appointed for the purpos e  of  Red i s t r ibuting the Ter r i tory 
o f  P apua and New Guinea into E lec torates , 23  Augus t 1 9 67 : 3 .  
4 See  Hughes 1 9 65b : 34 1 f f . 
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Di s tr i c t  C ommi s s i oners for review . Later , the C ommi ttee trave l led 
to  the var ious dis tric t headquarters , and there c ons idered the 
ob j ec t ions rais ed by the pers onne l o f  the Department of Dis trict  
Admini s trat ion . 1 Sugges t i ons would be  eva l uated on  the  s po t , and 
where they had merit , the maps would be rev is ed ac c ordingly .  Even 
s ome o f  the name s p roposed by the C ommi ttee for the 69 Open E lec ­
torates 2 were cha l lenged , and more f i t t ing des ignat i ons s ubs t i tuted . 
No e f fort was made t o  c lear c ommi ttee dec i s i ons forma l ly or in­
forma l ly with anyone who would be pe rs ona l ly affec ted by the 
demarc at ion of e lec t orate boundaries ; rather , the c ommi ttee worked 
at ' arm ' s length ' from al l pres ent and po tent ial  o f fice ho lders . 3 
For three months after the new E lec torate maps we re pub l ished , the 
p o li t i c ians c ould l odge pro tes ts , and even the reafter , through 
ac t ion by the Hous e o f  As s emb ly , c ou l d  re fus e  to  approve the repor t 
of  the Dis tribu tion C ommi t tee . 
In a l l , 20 ob j e c t ions were regis tered wi th the c ommi t tee : 9 were 
uphe l d  and 11 re j ec ted . S ome o f  the reas ons for re j ec t ion were : 
( i ) add it i onal e lec torates were reques ted when the total  of  each 
Admini s t rat ive Dis tric t was now fixed by l aw ;  ( i i )  al ternat ive 
would have c ut ac ros s Admini s trat ive Dis t r ic t boundar ies ; 
( i i i )  a l ternat ive wou ld have s p l i t  loca l governmen t  counc i l  area ; 
( iv)  ob j ec t ion was bas ed on triba l enmi t ies ; and (v)  the a l terna­
t ive was an e f fort to  change an e l ec t orate boundary for pers ona l 
bene f i t . Tr ibal  animos i t ies were no t trea ted as s u ffic ient reason 
for varying b oundaries , on the ground that  the purpos e o f  the 
apport ionment was to further na tiona l and no t p aroch ial  interes ts . 
However ,  as the C ommi ttee was s eeking t o  de l ineate e lec t orates s o  
that e ach enj oyed a s ens e of  interna l ident i ty , the ob j ec t ion wou ld 
1 C ons ultat ion with s ome loc a l  gove rnment c ounc i l lors and others 
a l s o  oc curred , but this  was not c entral t o  the ' f ield  review ' o f  
the C ommi ttee ' s  tentat ive de l ineat ion of boundar ies . Fai lure 
s ys tema t ic a l ly to c ons u l t  the voters and as certain the i r  v iews on 
boundaries was s c ored on the f loor o f  the Hous e . H .A . D . , 1 : 4 : 2510 f f . 
2 The C ommi t tee had a cho ic e be tween numbers , l e tters , or appro­
pr iate names t o  dis tingui sh the  69 Open E lec t orates , and adop ted 
the l as t .  Geographical  s ub -des ignations of Dis tric t names wou ld 
have p roduc ed s uch anomal ies  as ' E as t ' Eas tern H ighl ands , ' Wes t '  
Eas tern H i gh lands , etc . , and had to  be ruled out . The emp loyment 
o f  names was c ons onant wi th the C ommi t t ee ' s  s earc h for e lec torate 
i dent i ty .  
3 As a c onsequenc e , s ome Members d id meet with the D i s tribution 
C ommi t tee wh i le to  o thers it  app eared that d is tric t ing in the ir  
e lec torates ' was run l i ke a s ec re t  s oc iety ' .  H . A . D . , 1 : 14 : 25 7 2 , 
2574 . 
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appear to  be part icular ly pert inent and in l ogic , should have been 
taken into acc ount in the f ina l appor t ionment . 
Technical ly the D i s t r ibution Conuni ttee had no s t atutory authority 
to  f ix the boundar ies of the Regiona l E lec t orates ; i t  powers ran 
s o l e ly to the Open E le c t orates . As a c ons equenc e , i ts ac t i ons re ­
lative to  Re giona l dis trict ing only c ons t i tuted rec onunendat i ons , 
and required imp lementat ion by s ome forma l ac t i on o f  the Hous e . On 
the other hand , the de l inea t ion of the 69 Open E lec torates could  be 
made e f fec t ive by proc lamat ion of the Adminis t rator , once the approva l 
o f  the Hous e was expres sed . The Hous e c ons idered the Commi ttee ' s  
report under the d i s advantage that a pos tponement of  the 1 9 68 e lec ­
t i ons c aus ed  by i t s  fai l ure t o  c onc ur c ould leave the count ry 
wi thout a legis lature for a number of  months . After a s cattering 
o f  ob j ec t i ons - to under -repres enat ion , to the drawing o f  s pec i fic 
boundaries ,  and to  the procedura l fai lure o f  the Conuni t tee to s ub -
mi t for rev iew b y  the e le c t orate conc erned o f  the nine changes made 
to i t s  original report  - as to be expec ted , the House approved o f  
the p ropos ed d i s t r ic ting . l 
From the vantage point of  hinds ight , the ent ire appor t ionment 
proc e s s  and rec ons i de ration of the c ompos i t ion of the House , 
c ons c ientious ly as they were unde r taken , mi ght have been conduc ted 
to bet ter advant age . When the exh ibi ts for the area e lec t orates  
were submi t ted by the Di s tr ibut ion Conuni t tee in May 1 9 67 , bare ly 
enough t ime was left t o  c onfirm them and c omp le te the nec es s ary 
p rep ara t i ons for fi l ing nominat ions and holding the e lec t i ons the 
f o l lowing February . 2 In reaching i ts dec is ions , the S e l ec t Com­
mi t tee d i smi s s ed wi th l i t t le or no comment s ome o f  the bas ic 
e lemen ts o f  repres en�at ion upon wh ich the ent ire appor t i onme nt 
turned , and i f  it had arr ived at other conc l us i ons , they mi ght 
have p roduc ed a more equi tab ly appor t ioned Hous e in 1 9 68 . I t  
fai led t o  re -eva luate  the p re fe rent i a l  vot ing sys t em in Papua -
New Guinea and the pos s ib le subs t ituti on of  firs t -pas t - the -pos t 
voting ; ignored the ab s urdi ty o f  prep aring three , and poss ib ly 
four (when there is a by-e lec t i on ) s eparate ro l l s ; and did not 
antic ipate the ins t i t ut ion of  p o l i t ical  part ies and the na ture o f  
the i r  impac t  on e lec tora l prac t i�e s . The S e lec t Commi t tee c om­
p le te ly ove r looked c ons iderat ions of mu lt i -member e lec tora tes for 
the House , desp i te the fac t that about two - thirds of the l ocal  
1 H . A . D . , 1 : 14 : 2 5 7 0 - 5 . 
2 Origina l ly the E lec t oral O f ficer had s ubmi tt ed a t ime - tab le to  
the S e le c t  Commit tee , wh i ch p ropos ed that the latter comp le te its  
work we l l  enough in advance as  t o  permi t the Di s tr ibution Commi ttee 
to  have its map s ,  for the proposed new e lec t ora tes ,  ready by Sep tember 
1 9 6 6 . 
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government c ounc i l s  make us e of the mul t i -member device . 1 I t s 
j udic i ous emp loyment for the Open E lec torates would have accom­
modated the l arge loc a l  government c ounc i ls , ins tead o f  having to  
s p l i t  them be tween two e lec t orates . Another alt ernat ive would 
have b een for the Se lec t Commi ttee to  limi t i ts role  t o  s e t t ing 
s tandards for the ident i ficat i on of the Open E lec torates , and 
a l lowing the D i s tribution Commi t te e  t o  fix the exac t s i ze o f  the 
Hous e within the s e  l imi t s . At thi s s tage of the c ountry ' s  po l i t ic a l  
deve l opment , i t  i s  not t oo important whe ther there a r e  6 8  or 7 2  
Open E lec torates , s o  rela tive ly greater at tent ion may b e  turned to 
the p e r fec t ing o f  repre s entati on than wi l l  be  pos s ib le later when 
pol it ical a l i gnments bec ome more r i gid . 
The S e lec t C ommi ttee was too ready t o  s e i ze up on the Adminis ­
trat ive D i s tric t as the bas ic uni t  for repre s ent ation wi thout 
thinking through a l l  of the c ons equences . Th is  was t antamount to  
a dec i s ion to  have each exi s t ing Admi nis t ra t ive Dis t r ic t, whos e  
boundaries were ori gina l ly drawn for admini s trat ive conveni enc e ,  
become a po l i t i c a l  uni t .  Peop le now in one Adminis t ra t ive D i s tric t 
may wi s h  t o  be  j oined t o  another for purposes  o f  po l i t�c a l  par t ic i ­
pat ion be fore the boundaries o f  e lec torates  are drawn . I n  add i t i on , 
the re i s  a s t rong tendency for the Adminis trat ive D i s tric ts  a l ong 
the backbone of the c ountry to be  gazet ted so that the i r  common l ine 
is coterminous wi th the boundary b e tween P apua and New Guine a ; the 
lega l  c leavage between the Terr i tory and the Trus teeship is thus 
perpe tuat ed by the new e lec t orates , b oth Open and Re gi onal . With 
a minimum o f  e f fort , and wh i le maintaining the o ther princ ip les  i t  
s e t  for d e l ineation o f  boundar ie s , the c ommi ttee c ould have onc e 
and for a l l  laid this c ontent ious ma t ter to  res t by enc ourag ing 
the e l ec torat e boundaries wherever approp r iate to z i gzag acros s the 
technical  line now s eparat ing the two areas . 
Th is  l imi ted view of the rami fica t i ons o f  adop t ing the Admini s ­
trat ive Dis tr ic t as the bas ic appor t i onment uni t  i s  a l s o re f lec ted 
in the Se lec t Commit tee ' s  treatment o f  the func t ions o f  Members 
e lec ted t o  seats  from Regiona l E lec torates . ' Your Commi t tee be ­
l i eves that t he role  o f  the . . .  member i s  primar i ly in the House and 
that he should be in a pos i t ion t o  bring b roader exp e r ienc e  to the 
1 Bas ed on fi gure s  on local  government c ounc i l s  re leas ed by the 
Department o f  Dis trict  Admini s t rat i on , 16 January 1 9 67 . 
2 
For examp l e , s e e  pres entat ion of S inake Giregire abou t a sma l l 
group in one Adminis t rat ive Dis tric t , ' rac i a l ly , l ingui s t i c al ly , 
and c u l tura l ly ' the s ame as those  in an ad j oining Dis tric t , who 
wish to  j oin the latter as par t o f  a s ingl e  e lec torate . H . A . D . , 
1 : 1 2 : 209 2 . 
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H ous e . • 1 In fac t , h e  wi l l  be e lec ted from a D i s tric t -wide c ons t i ­
tuency and a s  spokesman for i ts peop l e  wi l l  b e  ab le to chal lenge 
the D i s tric t Commi s s ioner and his  s ubord inates . As a res ult , i t  
i s  more l ike ly that the Regiona l Member wi l l  b e  catapu l ted into a 
p o l i t ic a l  role , only a smal l port ion o f  which wi l l  cons t i tute Hous e 
par t ic ipat ion . Depending , of c ours e , upon the pe rs on e lec ted , the 
Member wi l l  be in pos i t ion to o f fer c ountervai l ing leadership to  
that of the D i s tri c t  Commi s s ione r , thereby fur the r po l i t ic i s ing the 
Admini s trat ive D i s t r ic t . 
In  the pas t there has been no truly organic l ink between the 
l oc a l  government c ounc i l s and the House of As s emb ly .  ' There was 
no at temp t , for examp le , to c reate a t i ered s ys tem with the pre s ent 
Counc i l  s truc ture at the bas e and the House at the ape x , and the 
1 9 60 - 6 1  device of us ing c ounc i l s  for purposes  of Central  Government  
e l ec t ions was abandoned in 1 9 63 - 64 . . . .  ' (Lynch 1 9 65 : 19 . ) However ,  
wi th the areas o f  l oc a l  government c ounc i ls f i guring prominent ly 
in the s truc t uring o f  Open E lec t orates , the rea l ities  o f  polit ical 
l i fe2 wi l l  enc ourage par t i s an s upport by counc i l l ors for cand idates 
t o  the Hous e , which in turn wil l further sys temi s e  pos t -e lec t ion 
c ontac t s  be tween Members and c ounc i l l ors . None o f  th i s  i s  a l luded 
to in the reports of the S e lec t Commi tt ee , for j us t  as it apparent ly 
d id not apprec iate how it was p ropos ing the potent ial po l i t i c i s ing 
of the Adminis trat ive Di s tr ic t , s o  i t  fai led to recognis e that i ts 
appor t ionment dec is ions c on tained the s eed for an integrated s truc ­
ture o f  pers ona l p o l i t ic a l  advanc ement . The not too dis tant future 
may s ee the asp iring po l i tic ian dis t inguishing hims e l f  through 
c ounc i l  o f f ic e , a l l  the whi l e  a iming at the pos t of  Hous e Member , 
and thi s  fac i l i tated by the appor t ionment s cheme for the 1 9 68 Hous e . 
The Di s t r ibution Commi ttee  approached i ts tas ks as though 
d ivorced from a l l mat ters  o f  po l i t ic a l  moment , both in the s e t t ing 
o f  p o l ic y  and in r e lation to organised  par t i s an ac t ivity . In  fac t , 
many o f  the dec i s ions i t  reached in appor t i oning the 1 9 68 Hous e 
were p o l icy impregnated , s o  that i t  was not reduc ed to the rou t ine ly 
adminis t rat ive . B ec aus e  of i ts c ompos i t ion ,  it s ome time s proceeded 
a b i t  naive ly , s uch as d i s c ouraging Members of  the Hous e from 
persona l ly regi s tering obj ec tions to  the tentat ive b oundaries , but 
imp lying that a reques t for change by c ons t i tuents would give the 
ob j e c t ions val i d i ty . Th is , of c ours e , only enc ouraged the Memb ers 
1 Thi s  quo te re fers to ' spec i a l  e le c torate ' ,  but fr om the c ontext 
app l ies to new Regiona l E lec torates . Sec ond Inter im Report 1 9 66 
in H .A . D . , 1 : 1 0 : 1584 . 
2 
Jus t as the real i t i es o f  p o l i t ic a l  l i fe s aw s ome prominent 
Hanuabadans re turn to the i r  loc a l  government counc i l  when it was 
indicated that c ounc i l s  were to have a part in e l ec t ing members to 
the Legi s lative Counc i l . See  Hea ly 1 9 6 1 : 48 6 . 
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t o  ac t ivate cons t i tuents on the ir beha l f .  B u t  i t  wou l d  have been 
expec ted that the S e lec t Connni ttee , mainly made up of e lec ted 
M . H . As , would have been peculiar ly s ens i t ive to the po l it ic a l  
s igni f icanc e o f  i ts dec i s ions , and that th is wou ld have b een re ­
f lec ted in the deta i l s  o f  i ts repor t s . The ir  s i l enc e in this  
regard thus c l oaks the apport ionment o f  the 1 9 68 House , both as  
origina l ly proposed by the S e lec t Connni tt ee and as  f ina l ly drawn 
by the D i s t ribution Connni t t ee , wi th an as ep t i ca l ly non-po l it ical  
charac ter more approp r ia te to the handiwork o f  pub l ic  s e rvant s . 
Chap ter 6 
Two Pac i fic l egi s latures c ompared 
The las t two Trus teeships in the world 1 l ie in the Wes tern 
Pac i fic , one north o f  the equator in Mi crones ia and the other to  
the  s outh in Me lanes ia . With in the span o f  a year , each es tab ­
l i s hed rep res entat ive terri tory-wide legis latures by univers a l  
adu l t  s u ffrage . G iven current interes t i n  p o l i t ic a l  forms and 
p roc e s s e s  fac i l i tat ing p o l i tical  deve lopment , they o f fer the 
opportun i ty for theoris ing on the re lat ive e f ficacy of the Amer ican 
and Aus tra l ian legis lat ive mode ls  in a id ing the ir respec t ive wards 
to s e l f- government , and pos s ib ly independence . 
The Trus t Terr i tory o f  the Pac i fic I s lands under American admin­
i s trat ion is dwar fed in s ize , p o�ulation , and magni tude o f  prob lems 
by Aus t ra l ia ' s  Papua -New Guinea , but many o f  the i r  d i f ferenc es  are 
more variances in de gree than dispar i ties in kind . Cont inuous 
Wes tern contac t wi th b oth New Guinea and Micrones ia3 dates from 
about the s ame period , and as German pos s es s ions 4 and then as 
mandates under the League o f  Nat i ons , the y were s ub j ec ted to a 
1 The thi rd remaining Trus teesh ip , Nauru , becomes independent ear ly 
in 1 9 68 . 
2 
Technical ly , the Trus teeship o f  New Guinea is  a dis t inc t lega l 
ent ity from the Terr i tory o f  Papua , but s ince the enac tment o f  the 
Papua and New Guinea Ac t 1949 , as amended , they have been governed 
in an admini s trat ive union . They are here treated as a s ing le uni t  
whenever the des i gnati on ' Papua -New Guinea ' is  emp loyed . 
3 Again to b e  accurate , Guam at the wes ternmos t reaches of  the Trus t 
Terri tory o f  the Pac i fic I s lands is  a pos s es s ion of  the Uni t ed 
S tates , and the Gi lber t  I s land s which als o fa l l  within the geo ­
graph ical area cartographers ca l l  ' Micrones ia ' are p ar t  o f  the 
Gilbert and E l l i c e  I s land Colony of Great B r itain . 
4 Here ' New Guinea ' i s  us ed advisedly , as Papua had been adminis ­
tered by Aus t ral i a  in ac cordanc e wi th the Papua Ac t 1905 - 1940 as 
a Terr i tory p lac ed by His Maj e s ty the King under the authority of 
the Commonwe a l th . 
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para l l e l  his tory o f  external  rule . Whi le mandated , there was 
l i t t le c oncern with fur the ring s e l f- government for the indigenous 
inhab i tants ; rather a sys tem o f  governanc e by nat iona ls o f  the 
mandate c ountry was imposed . Both areas were pr imar i ly viewed as 
bases of economic exp loi tation for the bene f i t  of the minis tering 
nat i on . In  each , Wor ld War I I  marks a break wi th the pas t , and 
short ly after i t s  end , as Trus teeships under the Uni ted Nati ons , 
the ir deve lopment was red i rec ted in line wi th the Trus tees hip 
ob j ec t ives of promot ing interna l p o l i t ic a l , s oc ial , economic , and 
educ at ional advancement . l Thereafte r , ind igenous p o l i tical  involve ­
ment p roc eeded s omewhat fas ter in the Americ an zone , al though 
nei ther the Uni ted S tates nor Aus tra l i a  has been spared cens ure 
from s ome nat i ons on the Trus teeship Counc i l  for the rate at which 
th is has occ urred . I n  both Mic rones ia and Papua-New Guinea when 
the ir legis latures f irs t c onvened , Europeans s t i l l  he ld al l the 
key admini s trat ive and j udic ial  o f fices and par t ic ipat ion by 
indigenes was l imi ted to s ubordinate pos ts and mainly to l oc a l  
government .  
I t  is  cus t omary to refer to  the t remendous d i fficul t ies  of  com­
munication and t ransportation in Papua -New Guinea , i t s l imi ted 
e conomi c infra -s truc t ure , i t s great e thni c heterogene i ty , and 
lingui s t i c  d ivers ity as making i t  a unique ent ity t o  admini s t er . 
A l l  the s e  may be  app l ied to  the Amer ican Trus t Terr i tory , a l though 
wa ter dis tances  acros s i t s  3 , 000 , 000 square mi les  of ocean rep l ace 
mount ains to  travers e ,  and wi th a popu l at i on of  90 , 000 peop l e , the  
ethnic and l inguis tic d ivers i ty o f  Papua-New Guinea ' s  2 . 2  mi l l ion 
peop l e  i s  rep l ic ated on ly in miniature . In  both regions unti l  the 
bringing of a forced peac e , l ocal  groups fought and feuded , wi th 
s t ruggle more for enhanc ing pre s t ige , ac quir ing b ooty , and repay­
ing wrongs than for the annexat ion and c ons o l idat ion o f  terr i tory . 
Les t  i t  be  though t that the re lative ly rec ent bringing o f  whi te 
man ' s  law and order to  the ' bush ' s e t s  Papua -New Guinea  c omp le te ly 
ap art , as late as 1957  the F i shers ( 19 5 7 : 18 1 -2 ) , des c r ib ing how the 
' c alab oos e ' had become a s ub s t i tute for f igh t ing in the E as tern 
Caro l i nes of Micrones ia , wro te : 
i t  does s eem p laus ib le that fight ing be tween s ome c ommu ­
ni ties  would break out eventua l ly in the hypothetical  event 
tha t a l l  Amer icans and other non-Mic rones i an o f fic ials , 
mis s ionar ies , and teachers s uddenly pu l led out . And without 
dragging up hypothetical  cases , the lack of c onfidence wh ich 
the peop l e  o f  any one community fee l  in a man of another 
communi ty is  great enough t o  make mos t  res pec t ful leade rs 
hes itant about ac cep t ing o f ficial  pos i t ions outs ide of the i r  
own c ommuni ty , and to  p u t  .a  c ons iderab le burden o n  thos e who 
do . 
1 Much o f  the forego ing is  a l s o  app l i cab le to  Papua . 
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Micrones ian tradi t iona l leaders fa l l  be tween S ah l ins ' Me lanes ian 
b i g-men ' and ' Po lynes ian-ch ie f '  mod e l s  ( 19 63 : 285} , and though 
Micrones ia knows s trat i f ied s tatus rare t o  Me lanes ia , many of the 
i s lands d id no t have e laborate forms of rank and chie ftainship , and 
unl ike Polynes ia , few po l i tical  uni t s  c over ing extens ive populat ion 
and phys ical terrain . As in Me lanes ia , Micrones ia ' s  tribal p lan 
was more segmental than pyramidal , to borrow S ah l in ' s  po l i tic a l  
geotnetry . Even within areas that had c onnnon cul tures there was 
l i t t le po l i t ical uni ty . However , the und i fferent iated charac ter 
of  the New Guinea groups , lacking all  spec ial i s ed po l i t ical  machinery 
(Read 19 5 9 : 425 ) , was not us ual in Micrones ia , and the variance between 
the two Terr i tories d id permit greater at tent ion in Micrones i a  t o  
indi rec t rule a s  a sys tem o f  government . Under American adminis tra­
t i on ,  this led t o  the ear ly c ons truc t ion of  s e l f -governing munic ipa­
l i t i es on trad i t i onal s truc tures , s ome t imes erroneous ly unders t ood . 
The munic ipal  and d is tric t l eve l s  of  the j udic i al sys tem ,  too , 
c ou l d  b e  ' loc a l i s ed ' .  Thus , in the mid - 19 60s when the two Terr i t ory­
wide legi s latures were f irs t c onvened , Micrones ians not iceab ly 
d i f fered from thei r  Me lanes ian c ounterparts in enj oying a greater 
role in local government .  
As in Papua-New Guinea , i t  was nec es s ary for the admini s tering 
authori t y  in Mic rones ia to fos ter the deve l opment of a s ens e o f  
regional ism which trans c ended parochial local i sm .  Comparab le t o  
peop le o f  the Sep ik beginning to identi fy thems e lves wi th the i r  
area , o r  the Ch imbu wi th the i rs , by 1 9 5 3  the Marshal lese  were 
p e t i t ioning a U . N .  V is i ting Mis s ion agains t be ing indi scriminately 
' lumped together wi th o ther groups of  Micrones ian peop les ' (Richards 
195 7 : 382) . In both areas the creation of admini s trat ive dis tricts  
fac i l i tated thi s  trans format ion , but  in Micrones ia i t  was furthered 
by the add i t i on of dis tric t legis latures . Unt i l  the repres enta tives 
to the d is t r ic t  b od i es began grapp l ing wi th dis tric t -wide p rob lems , 
and in turn aided thei r  cons t i tuents t o  look beyond the phys ic a l  
boundar ies o f  the i r  vi l lage o r  is land , it  was di f ficu l t  t o  detec t 
the exi s t enc e o f  anyth ing but loc a l i s ed pub l ic  op inion . The s e  
bodies  a l s o  provided training in  rudimentary par l iamentary proc e ­
dure whi ch was to s tand many o f  the Mic rones i an Congres smen in good 
s tead when a Terr i t ory-wide legis lat ive body was fina l ly es tab l ished . 
The ind i genous peop les in each o f  the Terr i tor ies  have been in­
troduc ed to cash cropping , and there is  a degree of mixed ec onomy 
in b o th . Under the Jap anes e mandate in Micrones i a , ec onomic deve lop ­
ment was enc ouraged , but primar i ly for the bene fit  o f  Japanese  
nat i ona l s , and much o f  what was bui l t  was des troyed during World 
War I I . With the repatriation of a l l  Japanes e a fter the war , 
Mic rones i a  was l e f t  t o  the Micrones ians , and compared wi th the 
p revious per iod , the ec onomy s tagnated . I t  was on ly in 19 62 that 
the Terr itory was opened to  the free entry of  United S t ates c i t izens 
and the i r  inves tment , but even then s a feguards prec luding exp lo i ta­
t i on o f  the regi on ' s  cheap labour and requirements for  Microne s i an 
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partic ipat ion s lowed the advent of American enterpris e . Unl ike 
P apua -New Guinea , there is no res ident European populat ion with 
extens ive economic holdings engaged in a wide var ie ty of agr icul ­
tural and c onnnerc ial  purs ui ts . As Micrones ia has moved t oward 
greater se l f-government , there has been no need to  in-bui ld protec ­
t ion for European interes ts  or to  as s ure them special  rep res en tat ion . 
A f ina l ma jor d i f ference be tween Papua-New Guinea and the 
Ame rican Trus t Terri tory is  that in the lat ter educ at ion has been 
s tre s s ed as an agent o f  de l iberate ly fos tered cul tura l change upon 
the premise  tha t trained manpowe r is essent ial for increas ed eco ­
nomic ac t ivi ty and an informed pub l ic ne ces s ary for s e l f -government .  
Rather than relying upon re li gious b odies as in P apua -New Guinea , 
educati on became primari ly the res pons ib i l i ty o f  the new munic ipa­
l i t ies , and when this proved too one rous , was trans fe rred to  the 
dis tricts  and later the Terr i tor ial gove rnment . Re inforced by a 
tradi t ion of  the Japanese which s tre s s ed the importance of s choo l ing 
in the training of  leaders , the Micrones ians were cogni zant of the 
va lue of  rais ing the educated to  the fore front when s e lec ting 
repres entat ive s for the legis la tive ins t i tut ions introduc ed by the 
Americans . 
Interest ingly , the f i rs t e fforts at es tab l i s hing legis lat ive 
bod ies for the two Trus t Terr i tories were s imi lar in concep t - the 
us e of a legis lat ive c ounc i l  wi th o f f icial  ma j ori ty and unoffic ia l  
minori ty membership . The Legi s lat ive Counc i l  s truc tured by the 
Papua -New Guinea Ac t of 1949 for a uni fied Papua -New Guinea was in 
accordance wi th the c las s i cal B r i t i sh mode l for areas moving to 
s e l f -government . Under the Navy Adminis trat ion between 1948 and 
1952 , a Legis l ative Adv is ory Connni ttee c omposed of heads of Terr i ­
torial departments  was created i n  the American Trus t Terri tory , a 
form unfami l iar to  American prac t ice . The or iginal des ign was to  
expand the C ommi t tee wi th ind igenous members , which would then 
evo lve int o a repres entative legis lature of Micrones ians . Th is 
never occ urred , and the introduc t ion in 1956 o f  an annua l inte r ­
d i s tric t c onference o f  Micrones ian leaders p repared the region for 
the eventual creation of a legis lature a l ong normal American l ine s . 
B oth Aus tra l i a  and the United S tates face the de l icate tas k  o f  
progres s ive ly trans ferr ing author ity whi le ret aining respons ib i l i ty 
be fore the wor ld for the admini s trat ion o f  the ir wards . I n  both 
Terri tories  norma l powers over interna l mat ters were de legated to 
th e new legi s lature s , but wi th the sa feguard o f  execut ive app roval 
being required for l egis lat i on t o  bec ome e f fe c t ive . I n  Mic rones ia 
the High C onnni s s ioner was granted fu l l  discre t ion to  app rove or 
ve to ac ts  of the C ongres s ;  in P apua-New Guinea , Canberra res erved 
legis lat ion in des i gnated s ub j ec t -mat ter areas for i ts own review , 
and other ord inanc es s ubmi tted t o  the Adminis t rator for approva l 
could be  later s ubj ec t  to  dis a l l owance wi thin s ix months . The 
Congres s  of Mi crones ia has the power to pas s b i l l s over the High 
C onnnis s i oner ' s  ve to , f ina l re s o lut ion then be ing t rans ferred to 
Wash ington . The rec iprocal l imi tat ion on the powers of both the 
Hous e of As semb ly and the Aus tra l ian Gove rnment was nice ly put by 
Mr John R .  S tun tz when he s aid : 
Al though there is  no way in wh ich we can pas s a B i l l  in 
th i s  House which is not accep tab le t o  the Aus tralian 
Government , there i s  a l s o  no way in wh ich the Aus tral ian 
Government can pas s  a B i l l  in th is Hous e which is unaccep t ­
ab l e  to  us . The re fore , our p res ent power , which we can 
exe rc i s e  he re , i s  a negat ive powe r . l 
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I n  Micrones ia , the final word l ies wi th the Adminis trati on for the 
High Commi s s i oner has re tained the add it iona l r ight of s ubmi t t ing 
' urgent ' legis la tion , which i f  not enac ted by the Congres s  can be 
put into e f fec t by hi s execut ive order . 
The maj or res tric t ion on both legis latures involve s the expend i ­
ture of  money . I n  Micrones ia , the Congress can only make rec onnnenda­
t i ons on the Trus t Terr i tory ' s  tentat ive budget p repared under the 
Federal Government ' s  authoris at ion ce i l ing of  $ U . S . 1 7 . S  mi l l ion ; 2 
when i t  dis agree s with the High C onnni s s ioner ' s  proposals , this is 
reported t o  the Secre tary of the I nterior , but Was hington ' s  dec is ion 
i s  fina l . However , the C ongre s s  has been granted ful l appropriat ion 
powers over approximate ly $U . S . l mi l li on o f  local ly rais ed revenues 
and dis cret ion t o  ini t iate and revise  Terr i tor ia l tax legi s lation .  
I n  l ine wi th the Wes tmins ter · ·sys tem , in Papua -New Guinea the Terr i ­
tor ial government pres ents i ts budget - currently bas ed on a 
C onunonweal th grant of $A7 0 mi l l i on ,  internal  revenues of $A43 
mi l l i on , and $A7 mi l l i on in loan funds - wh ich the House may 
c r i t ic is e  but only reduce . The e lec ted Members fac e the danger 
that any cut s  they make wi l l  c os t  Papua -New Guinea the loss of  th is 
s um out o f  C onunonweal th -provided funds . 3 Als o res e rved to  the 
government is the propos al  of a l l  tax legis lat ion , and amendments 
wh ich e lec ted Members may o f fer are l imi ted t o  trans ferences  or 
reduc t i ons . The legis lat ors in both re gions have expres s ed d i s ­
appointment over the i r  l imi t ed f i s c a l  d is c re t i on , as this me ans 
they lack control of the main t oo l  for d irec t ing the cours e o f  
the ir respec t ive adminis trations . 
The Hous e o f  As semb ly wh ich c onvened in  Papua -New Guine a in 1 9 64 
i s  doub l e  the s i ze (64 Members ) of the Congres s o f  Mi crones i a  ( 33 )  
wh ich met the fol l owing year , b u t  c ons is ts o f  only one chamber . 
1 
2 
H . A . D . , 1 : 6 : 8 10 . 
For future Congres s e s  thi s  c e i l ing has been materia l ly rai s ed . 
3 T . C . O . R . , 3 2nd S es s ion ,  1 2 5 2 th Mee t ing , 9 June 1 9 65 , par . 7 . 
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The s ame c ompromi s e  which s aw the United S tates or igina l ly opt for 
b icameral ism c ontr ibuted to the s truc turing of  a Senate for the 
Congress  wi th two Senat ors from each of the American Trus t Terri ­
tory ' s s ix adminis trat ive d i s tricts . Rep res entat ion for Papua -New 
Guinea ' s  forty- four Open E lec tora tes was f ixed at a rat i o  o f  ab out 
one Member for 4 6 , 000 peop le . In Mic r ones ia , each Rep res entat ive 
in the l ower hous e on the average speaks for only 4 , 200 pers ons . 
Fol l owing the Wes tmins ter · ·mode l ,  the Hous e of  As s emb ly inc ludes 
ten O f fic ial  Members appointed by the Government . Al though a 
minor ity , they are respons ib le for mos t  legis lat ive bus ines s ,  and 
c arry the burden o f  e f fec ting the Adminis tration ' s  programme . An 
Advis o ry Admini s trator ' s  C ounc i l  wi th both O ff i c ia l  and e lec ted 
Membe rs  and or igina l ly ten ( now e leven) Par liamentary Under ­
Sec retaries c ons ti tute the rud iments o f  a future minis te r ial  
sys tem .  In c ontras t to th is , the s epara tion of  powers doc t rine 
is  bui lt  into the Congre s s  of Mic rones ia . l Members o f  the 
Admini s trat i on mus t pres s th eir s tand s on prop os ed legis lat ion 
from outs ide the le gis lature , and exc ept for inf luence exerted in 
tes t i fying be fore commi t t ees and lobbying , the ir o f f ic ia l  role i s  
only peripheral t o  the work of  the C ongres s .  
No ethnic qua l i ficat ions for o ffice  were impos ed in the Micro­
nes ian e lec t ions ; in Papua-New Guinea on ly Europeans c ould s tand 
for the ten s uperimpos ed Spec ia l E lec torates . When the fina l 
returns were c ounted , th e occupants o f  the s e  s eats toge the r wi th 
6 Europeans from the Open E lec torates and the 10 O f f icial  Members 
c ompri s ed two - fi fths of the t o tal membership . S ome of  the s e  
e lec ted European Members had formerly been kiaps , or emp loyer s  o f  
large numbers o f  indi genous workers , and they brough t the aura of  
the author i ty wh ich they had exerc i s ed wi th them to  the House of 
As semb ly .  
Both areas fac ed the prob lem of having t o  acc ommodate a number 
of languages in order to c onduc t the i r  legis lative proceed ings . 
Ne ither d es ignated Engl ish as the s ole  language but each emphas i sed 
i t s use , part icular ly in wr itten materials . Papua -New Guinea made 
provis ion for the s imul taneous trans lat i on of debate into three 
languages - Eng li s h , P o l i c e -Motu , and P idgin - whi l e  non-Eng l i s h ­
sp eaking Mic rones ian legis lators are acc ompanied with the ir own 
pers ona l inte rpre ters 2 and only Eng l i s h  i s  emp l oyed on the fl oor . 
The vo ters o f  the Ame r ican Trus t Terr itory rec ogn i s ed that 
1 Ac tua l ly ,  l egis lators and execut ive are in c lose  informa l c on­
tac t under  the American sys tem ,  des p i te the  theore t ical  c leavage 
be tween the two b ranches of government . 
2 
At government expens e , unlike the interpreter for M .H . A . Handabe 
Tiaba , who speaks none of  the three rec ogni s ed languages . 
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Eng l i s h -speaking ski l l  would be  a va luab le aid to  a legis lator , s o  
al though the Eng l ish language was in troduc ed into Micrones ia later 
than into Papua -New Guinea , only  2 o f  the 33  Congres smen in the 
f irs t C ongres s of Micrones ia as ked for the as s i s tanc e of interpre ­
ters . 
Part  o f  thi s  d i ffe rence in Eng l ish language ab i l ity may be 
traced t o  the two areas ' di f feren t ial  treatment o f  pub l ic s e rvants 
as  p o l i t ic ians . Pap ua-New Guinea has required them to  res ign on 
running for the As s emb ly ,  and i f  success ful , the ir s everance becomes 
final . Thereafter they s e rve as ful l - t ime legis lators , wi th thei r  
r emunerat i on s et ac cord ingly . For the f irs t Congre s s  o f  Mic rones ia , 
and un ti l the 1 9 68 e lec t i ons , a c ivi l s ervant can hold both legis ­
l at ive and admini s trative pos ts , as thy former is  no t c ons idered to 
require more than part - t ime attent ion . As a cons equence a maj ority 
o f  thos e who s t ood for of fice were pub l i c  servants , and many Congres s ­
men were e l ec ted who s e  c ommand o f  Engl i s h  had been sharpened by 
government service . It als o as s ured Micrones i a  tha t i ts firs t 
C ongres smen wou ld have a greater c omprehens ion of  governmental  
a f fairs than could be expec ted o f  the indi genous Membe rs in the 
Hous e  of As s emb ly .  
The c ontras t in the Membership o f  the two Terri tories ' legis la­
tures is  s tr iking . Al though the Members o f  b oth are relative ly 
young - the median age of  the Congres smen i s  33  years , that of  the 
e lec ted Members of  the Hous e of  As semb ly i s  362 - the educ at i on , 
trave l experience , and p reparat i on for legis lat ive duties sets  the 
two b od i es ' members hip apart . 
The Micrones i an legis lators were introduced to  the ir new Congres s  
through a p re l iminary s eminar des igned t o  erect each hous e ' s  forma l 
procedures in ac c ordanc e with the i r  own d irec t i ons . Though fo l low­
ing fair ly c los e ly the format obs erved by other Ame ric an legis latures , 
the ir Permanent Rules c ons t i tute more an e labora tion of what many 
Congre s smen al ready had been expos ed to  in thei r  dis tr ic t legis la­
tures than a c omp le t e ly new body of  par l iamen tary prac t ices . With 
1 The Congres s  of  Micrones ia ' s  thi rty -day s e s s i on ab out equals  the 
l ength of t ime the Hous e of As s emb ly meets  during the c ours e of a 
norma l year . Pre - s e s s ion mee t ings , spec ial s e s s ions , and c ommi ttee 
a t tendanc e extend the pe riod devoted t o  Congres s ional work , so that 
e xcep t  for Par l i amentary Under -S ecretar i es , the Mi crones ians ' ' part ­
t ime ' legis lative duties may exc eed those  of  the Members of the 
Hous e of  As s emb ly .  
2 Al s o  the med ian age o f  indigenous Members only . Papua-New Guinea 
data for age and Tab l e  6 are taken from van der Veur 1 9 65 : 445 ff . 
Micrones ian data are extrac t ed from a for thc oming book by the author , 
The Congres s o f  Micrones ia . 
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Tab le 6 
Legis latures of Papua -New Guinea ( 19 64)  and Microne s i a  ( 19 65 ) : 
Members ' educat i on , t rave l , governmenta l and legis lative 
exper ience 
Educa t ion 
C o l lege graduate 
S ome c o l lege 
S ome high s choo l 
Trave l outs ide Terr i tory 
Non- legis lat ive gove rnment 
exper i enc e 
Terr i#ory and d is tric t*** 
Loc a l � 
' Legi s lat ive ' exper ience 
D i s t r ic t  
Terr it ory-wide 
Papua-New Guinea 
Europe ans Ind i genes 




100 . 0% 
unknown 
unknown 
2 5 . 0% 
0 
0 
10 . 5%* 
3 6 . 8% 
5 5 . 3% 
3 6 . 8% 
7 . 9% 
* 4 Papuans and New Guineans had t eache r t r�ining . 
Micrones i a  
( 3 3 )  
1 2 . 1% 
66 . 7% 
8 7 . 9% 
84 . 8%** 
7 5 . 7% 
4 6 . 9% 
7 5 . o%fN! 
5 1 . 5% 
** App roximate . (Al l had vis i ted Guam , 7 2 .  T p·e r cent Hawai i  , and 
2 7 . 3  per cent Japan and o ther Pac i fic is lands . )  
*** I n  Papua -New Guinea , inc ludes t own and d is tric t advis ory c ounc i ls . 
# In  Papua -New Guinea , l ocal  government c ounc i l s ; in Micrones ia , 
munic ipal  o f f ic e . 
## N = 3 2 , as Yap Outer I s lands not in Yap I s lands ( d is tric t )  
Congress , s o  member e lec ted t o  C ongres s  o f  Micrones ia from Yap 
Outer I s lands c ons t ituency exc luded from bas e of 33 . 
the c onvening of  the Congre s s , they ent ered on the i r  tas ks with a 
c onfi denc e l and s ens e o f  ob j ec t ive ab s ent among the indi genous 
Memb ers in Papua -New Guinea . A s imi lar s eminar p rec eded the open­
ing of the Hous e of  As s emb ly , but one of its purpos es was to exp lain 
the us e of S tand ing Orders alr eady p re s cribed . Fundamen ta l ly 
1 Th i s  is not to be c onfus ed with mas tery of the s e  Rules , for 
throughout the firs t s es s i on ,  many C ongres smen s howed they had 
gras ped l i t t le more than the s imp le order  of enac t ing b i l ls and 
res olutions . 
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s imi lar to those of  the p rec ed ing Legis lat ive Counc i l , they had 
been expanded to c orrespond with the S tanding Orders of Aus t ral ia ' s  
Hous e o f  Repre s en tatives . With the Hous e o f  As s emb ly ' s  ind igenous 
Membership re lative ly uneduc ated and inexperienced , few gained a 
c omprehens i on o f  the i r  c omp lex p rovis ions , and to the European 
Members fe l l  the maj or respons ib i l i ty for conduc t ing the House ' s  
bus ines s .  This , t oge ther wi th the very nature of the Wes tmins ter  
sys tem ,  c ontr ibuted t o  the average indi genous Member s tart ing out 
at  the per iphery of the legi s lative process  in P apua -New Guinea ' s  
House and never becoming c entra l to  i t s  dec i s i on-making . 
The Hous e of As semb ly ' s proc edures are bui l t  mainly around 
in f luenc ing and no t spec i fical ly d irec t ing the adminis tra ti on of 
the Terr i tory and , more general ly , are aimed at the shap ing of 
pub lic op inion . Rai s ing Ques t i ons , making Budge t and Ad j ournment 
s peeches , and bringing matters of pub l i c  importanc e be fore the 
House  for debate ; a l l  have the p o tent ial  o f  s truc turing pub l i c  
op inion , but they do not o f  thems e lves compe l ,  and a t  bes t only 
p ers uade , ac t ion on the par t of the government . D irec t ion and 
author isat ion in the form of b i l l s  normal ly are init iated by the 
O f fic i a l  Memb ers in the Hous e , and the pre sumpt i on is  that govern­
mental pol icy , pos s ib ly mod i f ie d , wi l l  p revai l .  Should it s uffer 
d e feat e ls ewhere the government may fal l , but no t in Papua -New 
Guinea . To take me aningfu l  part in bend ing the government to 
Members ' wi s hes requires mas tery of  s ub j ec t -mat ter and s ki l l  at 
par l i amentary maneuvre . Lacking b o th , mos t indigenous Members 
mer e ly rai s e  the needs of the ir c ons t i tuenc ies and voice the ir 
genera l s atis fac t ion or  disapproval o f  b i l ls , but remain out s ide 
of the legis l a t ing phas e of the House ' s  work when the technica l 
de tai ls are reached . To the extent that there i s  oppos i t ion wi th­
i n  the Hous e to  the O f fic ial  minori ty , i t  has p rimari ly been 
European- led . 
I n  Micrones i a , wi th al l chie f execut ive o ff icers outs i de the 
Congres s ,  the lat ter is by i t s  very na ture always potent ia l ly in 
con f l i c t  with the Admini s trat ion . There is  no as surance that the 
Admini s trat ion-spons ored programme wi l l  be enac ted , and indeed , 
at the very f irs t s e s s ion of the Congres s ,  2 of i ts 1 1  b i l ls d ied 
and o t hers were amended .  Mos t  o f  the meas ures cons idered were 
ini t iated by the Congres smen themse lves . As it cons is ted s ole ly 
o f  i nd i genes, to t h e  extent t ha t  leadership was exerted , it  had 
t o  be by them . Through s i t t ing on sub j ec t -mat ter  c ommi t tees , 
C ongres smen devel op ed varying de grees o f  c ompetence in deal ing 
wi th the spec i fics of governmen t . Since  the Congres s ,  too , has 
l imi ted financ i a l  powers , it p r inc ipa l ly had to  r e ly up on reques t ­
ing rather than c ompe l l ing the Admini s t ration , but the veh ic le 
us ed , the res o lution , required maj ority concurrence o f  the b ody 
adopt ing i t , rather than mere voic ing for the reco rd by a s ing le 
legi s lator . One o f  the cons equences was an abs ence o f  the parochial ­
ism and appeals  t o  l oc a l i sm s o  preva lent in Papua-New Guinea ' s  Hous e 
66 
of As s emb ly :  to  s ecure maj ority app roval required a Terr i tory-wide 
out l ook . Later would come the agreement s of convenienc e by which 
as s is tance for one local  improvement p roj ec t  i s  gained by promi s ­
ing t o  s upport those champi oned by other Congres smen . O f  the 204 
b i l ls and resolut i ons inttoduc ed at the f i rs t Congres s ,  only 10 
carried any re ference to a local area in a way pert inent to future 
governmental ac t ion and of these , two were at the ins t i gat ion o f  
the Adminis t ration . 
O ther c ontribut ing fac tors to thes e d i f ferences be tween the two 
legis latures were : ( i ) the p reva i l ing phi los ophy among the Congres s ­
men that the Congres s was representat ive o f  the ent i re Terr i t ory , 
s o  should not give at tent ion t o  prob lems wh ich could be brough t  
be fore dis tric t legis latures ; ( i i )  the pres ence o f  O f fic ial Members 
in the Hous e o f  As s emb ly who at tended to the genera l ma t ters , 
balanced at times by the oppos i t ion o f  the e l ec t ed European Members , 
leaving the ind igenous Members t o  c oncentra te thei r  at tent ion on 
l ocal  c once rns ; ( i i i )  the proc edures o f  the Hous e , wh ich fac i l i tate 
the airing o f  paroch ial  is sues . 
Eva luat ing the firs t years o f  the two legis latures , the Hous e 
o f  As s emb ly has proven i t s  c ompetence in enac t ing legis lation for 
a relat ive ly s ophis ti cated and spec i a l i s ed admini s trat ion . I t  has 
no t been as s ucce s s fu l  in providing form for the views of the 
individua l e lec ted Members s o  as to help shape both thos e laws and 
the general c ours e of Papua-New Guinea a f fairs . As a p reparat ion 
for the meaningful par t ic ipati on of  indi genous Members in s e l f ­
government i t  has been even le s s  adequate , and has fai led to  promo te 
the emergence of a s truc ture o f  leadership among the i r  number . The 
indigenous Member was no t made to  c ons i der himse l f  a meaningful 
part of government , wh ich has rema ined externa l to him .  I n  c on­
tras t , if  c omparab ly crude genera l i s at i ons be at tempted , the 
s t rength of the Congres s  of Micrones ia has lain in i t s  Members 
be ing enc ouraged to  ac cep t  ac t ive roles in the governing o f  the 
Trus t Terr i tory and a s ens e o f  re spons ib i l i ty for s e t t ing i ts 
p o l ic ies . The Congre s s  d id not suc c eed at i t s  fi rs t s es s ion in 
deve lop ing s t rong leader�hip , so that its work was no t as expedi ­
t ious ly hand led as in Papua -New Guinea . However ,  the more 
permi s s ive , ' gent le ' form o f  d irec t i on prac t is ed we l l - fi t ted 
Mic rones ian mores , and was more c onduc ive to the ac t ive involvement 
of Congres smen than would have been the cas e  i f  a few Congres smen 
had dominated the proceedings . Left  to i t s  own res ources , the 
Congres s  of Micrones ia would not have had the capac i ty to acc onnnodat e  
the range and vo lume o f  bus ine s s  wh ich the Papua-New Guinea govern ­
ment s ought from i t s Hous e of As s emb ly .  
I n  ne i ther area i s  there a s i zeab le body o f  informed or we l l ­
organi s ed pub l ic  op inion , wh ich has meant , i n  Papua -New Guinea , 
that the proc edures o f  the Hous e o f  As s emb ly ,  which are s o  par t ic ­
ular ly des i gned to hold the Government be fore the j udgment o f  
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pub l ic opinion , were in th is  respect  of re lative ly l i t t le ut i l i ty . 
P aradoxical ly , given the education and genera l governmental  ex­
perience o f  the Microne s i an legi s lators , a Wes tmins ter · · s tyle 
p ar l iament might have had more chance of  real i s ing i ts ful l 
capac i ty for thrus t and parry i f  adop ted for the Ame r ican Trus t 
Terr i t ory than for Papua -New Guinea . V iewing the c onduc t o f  
government s o l e ly a s  a matter o f  engineering e f f ic iency , wi th 
i ts purpose  to be ach ieved wi th the leas t exp end i ture of energy 
and in the shortes t poss ib le  t ime , the House o f  As s emb ly was far 
more p roduc t ive , and in the l i gh t  o f  the comparat ive inadequac ies 
of its ind i genous Members , far s a fe r  than an exper iment with a 
s truc ture emb odying a s eparat i on o f  powers . C ons ider ing only the 
s ingle a im of d eve lop ing a viab le po l i ty for bo th areas , in which 
the indigenous inhab itants are aided along the cours e t o  s e l f ­
government i n  the leas t poss ib le t ime , the Ame rican mode l  appears 
to o f fer greater promi s e . The s ame c onc lus ion mi ght not be  reached 
had the or gani sat ion and proce s s es of the Hous e of As s emb ly been 
adap ted more to  f i t  the s i tuat i on in Papua -New Guinea and not s o  
d irec t ly copied from Aus tral i a . 
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Chap ter 7 
Two New Guinea e l ec t ions : Hengano fi  in 1 9 64 and 1 9 6 7 *  
In  any c ountry where e l ec t i ons are taken s e r ious ly 
they cons t i tute a s ort of bott leneck in the p o l i tical  
proces s , a narrow s trai t  or channe l in wh ich p o l i t ic a l  
l i fe i s  f o r  a short pe r iod conc entrated under the eye 
of  the ob server . (Mackenz ie 1957 : 242 . )  
The aim of  th i s paper i s  t o  examine certain as pec ts o f  the 1 9 64 
and 1 9 67 e le c t i ons in Hengano fi  wi th a view t o  out l ining s ome 
prob l ems they raised that may be of  us e for future s tudents o f  
e lec t i ons i n  the New Guinea high lands . The 1 9 64 e lec t ion was part 
I 
of  the c ount ry-wide genera l e lec t i on , wh i le the 1 9 67 by-e lec t i on 
was required under  s ec t ion 38 , c laus e 4 ( a) of  the Papua and New 
Guinea Ac t 1949 - 1 963 bec aus e of the death of Ugi B i r itu on 1 5  March 
1 9 67 . 
Background 
The Hengano fi  e l ec torate s t radd le s the ma in highlands hi ghway 
l ike an eas t -we s t  figure of e i ght trend ing from the nor th -eas t to  
the s outh -wes t between Kainantu and Goroka . It  emb races the Ka fe 
and Dunant ina cens us d iv i s i ons of the Hengano fi adminis trative area 
(wh.ich was raised to  subdis tric t s t atus in 1 9 6 5 ) , and the Yagar ia , 
Labogai and Unave (which was sp l it from Labogai ·  · i·n 19 66)  cens us 
divis i ons of the Lu fa admini s trative area . No t only do the 
* The author wou ld like t o  thank the fol l owing peop le  who are in 
no way resp ons ib le for the shor tcomings of  this  pap e r :  Profe s s o r  
N .  Me l l er for h is gui dance and enc our agement ; Mrs A .  B roman , 
Lib rar ian , Depar tment of Dis t r ic t  Adminis t ration , Konedobu , 
Mr S imon Kaumi , Deputy Chie f E lec toral O fficer  for Papua and New 
Guinea , Mr R . J . Gidd ings , A . D . C . He ngano f i  and Mrs Gidd ings , and 
Mr B . B .  Hol l oway , M . H .A . , Kainantu , for the i r  as s is tanc e b oth in 
the fie l d  and afterwards . Pro fes s or S .  Ence l ,  Dr  R . G .  C roc ombe 
and Mr J .  Anth ony made us e ful c omments on an early draft of  the 
manus c r ip t . The map was drawn by John and Margare t Rumens . 
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e lectorate ' s  b oundar ies cut ac ros s the norma l adminis trat ive 
boundar ie s in the area , but they s eem to have been drawn up wi th 
a minimum regard for the s oc i al and cul tural affinit ies o f  the 
local peop le . 
The Henganof i  s ubd is tric t c ons is ts  almos t entir e ly of  Kamano 
speake rs l who are , for reas ons of dub i ous admini s t rative c onvenience ,  
cut o ff from the i r  wantoks (P idgin for ' s peakers of a c ommon lan­
guage ' )  in the Kamano cens us d ivis ion of the Kainantu s ubdis tric t .  
In  a l l , probab ly rather more than 3 1 , 342 peop le (Wurm 1 9 60 : 127 ) now 
s peak Kamano , but only ab out one - third o f  them are res ident ial ly 
qua l i f i ed and of s uf f ic ient age to vote in the Hengano fi elec t orat e . 
F o l lowing admini s trat ive us age , the Kamano now i dentify them­
se lves wi th the Kafe peop le of the Henganof i  area , or the Kamano 
o f  the Ka inantu s ubdis tric t . The dis tinc t ion i s  not trad i ti onal . 
I n  pre-contac t t imes ( i . e .  pre - 1930) , and probab ly unti l  the 
area was brough t under adminis trat ive c ontrol (by abou t 1953  at 
Hengano fi , and 1 954 at Lufa) , language - group names s erved ' as a 
bas i s  of s oc ial ident i f icat ion but [ d id ] not imp ly e i ther p o l i tical  
uni ty or col lec t ive ac t i on ' (Berndt 1965 : 7 8 ) . Indeed , in alignments 
formed for figh ting , intermarr iage and part icipa tion in re l igious 
and s ecular c eremon ies , ' l inguis t ic a f f i l iations were large ly 
irre l evant ' (Berndt 1 9 65 : 7 9 ) . P o l i t ic a l  a l l i anc es were forged b oth 
wi thin and ac ros s linguis t ic boundaries . 
The Gimi ( o ften re ferred to as the ' Gono ' around Lufa) numbered 
1 6 , 7 35 in 1 9 60 (Wurm 1 9 60 : 1 2 7 ) . They l ive in the Unave and mos t 
o f  the Lab ogai c ens us d iv i s ions o f  the Lu fa area , and in the Gimi 
census d ivis i on of the Okapa e lec torate and s ubdis ttic t . 
G l ick ( 1 9 67 : 39 ) sa id of the G imi shor t ly a fter the y had been 
b r ough t under c ontrol : 
Re lations among vi l l ages c omprise  al l there is  of pol i t ic a l  
organi s a t i on ;  from the v iewpoint o f  one vi l l age , other 
vi l lages are the home of e ither c ons anguinal kin , af f ina l 
and avunc ular kin , or enemies . Thes e re lat ions s h i f t  over 
t ime , s o  that today ' s  enemi es may be  tomorrow ' s a f f ines . 
Les s  i s  known o f  the s oc i al s t ruc ture of  the 14 , 294 Yagar i a  
s peakers (Wurm 1 9 60 : 127 ) i n  the northern Labogai and Yagar ia cens us 
divis ions , but it is p r obab ly s imi lar to that of  the Gimi and the 
Kamano . Whateve r the l ingui s t ic s tatus of Yagaria , the peop le  
there s eem more c ons c i ous o f  inte rna l d i a le c t a l  d i f ferences than 
thei r  neighb ours . Thus , they d i s t inguis h  careful ly in c onversat ion 
1 
A language wi th a name that s ounds l ike ' B agage ' is  s poken in a 
few vi l lages at the Head o f  the Dunantina Val ley near the Ramu 
Fal l . Thi s language i s  rap idly be ing d is p lac ed by Kafe . 
be tween speakers o f  the Lu fa d ia lec t , and Frigano whi ch is  spoken 
throughout mos t  of the Yagari a  cens us d ivis i on from about seven 
mi les eas t of Lufa s tat ion along the road to Goroka . The Lu fa 
d ialec t  extends s outh into the northern par t of Labogai near Lu fa 
s t at ion . 
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Throughout this par t of  the h i ghlands , l ingui s tic boundaries  are 
vague , and may cut ac r os s  tradit iona l trading r�utes and other 
s oc ia l , - p o l i tical  and ceremoni a l  l inkages . There is a l s o  a great 
deal  of b i - and even mul t i - l ingua li sm towards the edge of each 
l inguis t ic area . 
The 1 9 64 genera l e lec t ion 
Hengano f i  was one o f  only five e lec torates in Papua and New 
Guinea in which the candidate who gained a p lura l i ty o f  the pr imary 
vo tes cas t  in the 1 9 64 general e lec t ion did not win after pre ferenc es 
had been d is tr ibuted (Hughes and van der Veur 1 9 65 : 40 6 - 1 1) . The 
Hengano f i  e lectorate was a l s o  remarkab le for the h i gh percentage 
turnout ( 8 6 . 6  per cent )  o f  e l igible  voters , one o f  the three highes t 
in  the country (Hughes and van der Veur 1 9 65 : 402) , and the pers is t ­
enc e wi th wh ich voters voiced the ir s ec ond and subs equent pre fe renc es . 
Only 10 . 8 9 per cent of  the votes cas t for the f i rs t  three cand idates 
to  be e l imina ted we re exhaus ted be fore the fourth c ount , al though 
i t  i s  impos s ib le to  te l l  whether the voters who gave thei r  f i rs t  
choice t o  Ugi or B ono were equal ly as as s iduous in ind icat ing the i r  
s ubs equent p re ferences . Both the high turnout of  voters and the 
c areful express i on of pre ferences may have been a ref lec t ion o f  
the po l l ing o f fic ials ' zeal rather than the voters ' interes t in  
or undertand ing o f  the e lec t ion . 
The res u l t of the e l ec t ion was : 
Tab l e  l 
The a l l ocat ion o f  2re ferences . at Hengano f i 1 19 64 
Candidate F irs t S ec ond Thi rd Fourth F ina l c ount c ount c ount count c ount 
F orap i  Mauno r i  787 ( 7 87 ) *  
Pos i Latara ' o i 1 , 7 58 1 2  ( 1 , 7 7 0) *  
P upuna Aruno 3 , 7 08 7 3  4 1  ( 3 , 82 2 ) * 
B ono Azani fa 8 , 028 12  35  224 8 , 2 99 
Ugi B ir i tu 3 , 925  667  1 , 3 62 3 , 274 9 , 228  
E xhaus ted 23 334 3 24 68 1 
* C and idate ' s  pers ona l total at t ime of  e l imina t ion . 
For tunate ly , the unof fic ial  b reakdown o f  the pr imary vote by 
p o l l ing-centres has s urvived . As the vot ing at the Maima fu , Guwas a ,  
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L ib orei , Ub i gub� , Heroana , Karulai and Mengino booths  was so uni ­
form , however , they wi l l  be shown t ogether as the Gimi boo ths , 
whi le the Kafetegu , Hageri , Kes avaka , Hengano f i , Komoga , Kingki o 
and Tebega b ooths wi l l  be treated as the Kafe s e t  o f  booths . Even 
at those boo ths where votes were more free ly shared among cand idates , 
i t  is  pos s ib le t o  as s i gn each booth to  a spe c i fic  cul tura l or l in ­
gui s ti c  area : Higibabi , Fore and Nupuru s e rved ma in ly voters from 
the F r i gano d ialec t area , and Lufa , those from the Lufa d ialec t . 
Only Hairo s erved a markedly heterogenous population o f  Lufa and 
Fri gano speakers , whi le the number o f  al ien vo ters at Henganofi  
and Lufa was too sma l l  to  be of  any ac c ount . 
The primary vo te c an ,  there fore , be  broken down ac cord ing t o  
area :  
Tab le 2 
B reakd own of the primary vote by booth ( s ) , 1 9 64 
C andidate Forapi Pos i Pupuna Bono Ugi 
Pol l ing b ooth ( s ) : 
Gimi 
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Pupuna came from the Gimi , Forap i  from Lufa , Ugi and P os i from 
the F r i gano , and B ono from' the Ka fe area . Thus , exc lud ing abs entee 
vo tes  which c ould not be a l l ocated to part icular booths , every can­
didat e p o l led more thap 95  per  c ent of  his  pr imary vote in his  home 
d i alec t ( language in the cas e  of  B ono and Pupuna) area , wh i le 98 per  
c ent o f  the votes cas t in each s uch area , exc ep t  at Lufa and Hairo , 
went t o  candidates speaking the loc a l  d i a le c t  as the i r  f irs t d ia l ec t . 
Forap i  gained 8 2 . 04 per c ent o f  the Lufa vote and on ly 1 per cent 
o f  the votes c as t at Hai ro , wh i l e  Ugi gai ned 14 . 8 6 per cent and 
8 5 . 02 per  cent res pec t ive ly .  Ugi l ived on the s tat i on at Lufa and 
was ab l e  to campaign in the Lufa dial ec t area be fore the e lec t i on , 
wh i l e  Forap i  was in gaol . 
In  only one d ia lec tal  area was there more than one ' e thnic ' can­
d idate . 1 Ugi won at the  d i a lec ta l ly mixed Hairo b oo th and at Nupuru , 
1 ' E thnic candidates ' are men who come from v i l lages o f  the area and 
are ' each ethnical ly and l ingui s tica l ly identi f ied , wi l ly-ni l ly ,  wi th 
a certain s e gment o f  the larger e lec t orat e ' (Wats on 1 9 65 : 9 7 ) . 
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the two (Fr i gano - s peaking) booths neares t hi s home . Pos i , on the 
other hand , won at the two Fri gano  b oo ths neares t his  home , al though 
the Hi gibab i  vote was qui t e  s e rious ly s p l i t . Ug i gained 2 28 votes 
at Higibab i  to  Pos i ' s  334 , with only 3 vo tes going to outs iders , 
thereby re f le c t ing the geographical  pos i t ion o f  the booth , i . e .  
only j us t  on what might be termed ' Pos i ' s  s ide ' o f  the Frigano . 
The leading vote -ge tter  on the primary count at each s e t  of  
p o l l ing booths had the fol lowing charac teri s t ics : 
Tab le 3 
Charac teris t i c s  o f  the leader on the f irs t count at each po l l ing 
booth , 1964 
Leader at Spoke local Spoke l oc a l  'Home ' vi l lage L ived 
p o l l ing d ia le c t  as l anguage as neares t the neares t 
booth! s )  own own booth* 11 the b ooth 
G imi I I I 
Lufa I I I I ** 
Hairo ( d ia l ec t -
a l ly mixed) I I I I ** 
H igibabi I I I I 
F ore I I I I 
Nupuru I I I x 
Kafe L L L 
I = has th is charac teri s t ic . x = does no t have this charac te r i s tic . 
- = not re levant . 
* More than one cand idate may c la im a po l l ing p lac e , and one c an­
d idate may c laim more than one p o l l ing p l ace  i f  s everal are 
almos t equa l ly dis tant from cand i date ' s  home vi l lage or current 
p lace of abode . 
# 'Home ' as de fined by the cand idate . 
** Ugi and Forap i  l ived at Lufa and , there fore , equal ly c l ose  t o  
Hai ro . 
Thus , the winning c andidate at each boo th came from the l ocal 
d i a lec t a l  area . Where the vo te was sp li t , as  at Lufa and Haire , 
the candidates ' p lac es o f  abode at the time of  the e l ec t ion and 
the extent of thei r  campaigns may have p laye d  a par t . Only at 
Nupuru d id the winning candidate not l ive c lose s t to the booth , 
though P os i  s c arce ly l ived c lo s e  by , and Ugi ' s  home vi l lage was 
c los er  than Pos i ' s . I t  s eems , there fore , that the primary vote was 
dis tr ibuted large ly on d ialec ta l  and l ingui s tic l ines , but was 
mod i fied by the pres enc e o f  a d i alec t a l  outs ider but l ingui s t ic  
ins ider , at Lufa . Where there was more than one ' ethnic ' c andidate , 
the c losenes s o f  the c and idates ' homes , rather than the i r  current 
p l ac e s  of abode , app ears to  have determined how the vote was s p l i t . 
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The dis tribution o f  the p rimary vote on d i a le c ta l  and l ingui s t i c  
l ines was repeated when preferences were dis tributed . Ugi alone o f  
al l t h e  cand i dates was f luent in  Gimi , Ka fe and the two princ ipal 
Yagaria dialec ts . He was also we l l  known throughout the Lufa area 
as an Adminis trat ion interprete r . Thus , 84 . 7 4 per cent l of F orap i ' s  
s ec ond pre ferences went to  Ugi , his  fe l low Lufa speaker and c o ­
res ident at Lufa . Al s o , 7 6 . 93 p e r  c ent of Pos i ' s  pre ferences went 
to  his wantok , Ugi , and 85 . 65 per cent o f  Pupuna ' s  pre ferenc e s  fol ­
lowed suit . I t  i s  impos s ib le to  te l l  how many of P os i ' s  pre ferences 
went t o  Ugi via Forap i , and how many o f  Pupuna ' s  via Pos i and /or 
Forap i . The geograph ical  fac t or cannot eas i ly be dis t inguis hed 
here , as the Frigan o , Lufa and Gimi areas s hared a c ommon border . 
S o  few o f  P os i ' s  pre ferenc es went to  B ono , however ( 2 . 4  per cent ) , 
that p ure ly geograph ical  c ons iderat ions seem to  have been o ffset , 
f irs t ly ,  by dia le c t a l  a f fi l iatiQn , and , given P upuna ' s  s l igh t ly 
b e t ter showing , even by subdis tric t b oundar ies . 
I t  seems c lear , then , that l inguis tic a f f i l iat i on was the 
princ ipal determinant of how peop le vo ted ini tial ly and a l l ocated 
the ir pre ferenc e s . Perhaps the ent ire phenomenon i s  exp l icab le 
s imp ly in  terms of  the trad i t ional f low of c ommunications through , 
for examp l e , trading routes or kinship t ies , or  in terms o f  the 
eas e  wi th wh ich both cand idates and voters c ou ld c onununicate wi th 
each o ther . Whi le l inguis t i c  a f fi l ia t ion was the s i ngle mos t  
dominant determinant o f  vot ing behaviour , it  prov ided at bes t only 
a part ial  exp l anation of the resu l t  of the po l l . 
A s ing le fac tor exp lana t ion wou l d  no t c over the res u l ts at Lufa 
and Hairo . In  thes e  two cases it  s e ems certain that Ugi ' s  res idence 
in the area may exp l ain h i s  c omparat ive ly h i gh primary vote at Lufa 
( at leas t for a d ialec tal  out s i de r ) , wh i l e  Forap i ' s  fai lure to  
campaign may have meant that the Hairo voters  knew of  only one 
re lative linguis t ic ins ider who s poke the i r  dialec t , Ugi . 
The re sul t  of  the 1 9 64 po l l  did  imp ly , though on ly very incon­
c lus ive ly , that in areas where the re was a relative ly h i gh degree 
of b i l ingua l i sm , as at the Nupuru b oo th , where s ome Kafe is spoken 
in add i t ion to the l oc a l  F r igano d ia l ec t , preferences  would not 
cross  admini s trat ive b oundar ies . At thi s  s tage , it  was only a 
hunch . 
A c omparis on was made o f  the e lec t ion re sults  with the extent o f  
a ·  cand idate ' s  campaign c over . '  F orap i s pent t�e las t month be fore 
the po l l s opened in gao l  for adultery . Nonethe les s , he s t i l l  won 
at home , at Lufa p rope r , al though he los t at Hairo , wh ich is s ti l l  
i n  the Lufa d ia l ec tal area . Ugi , Pupuna and Pos i campaigned over 
1 The percentages c i ted here inc lude a l l  forma l votes cas t , both 
abs entee b a l lots  and thos e cas t wi th in the e lec torate . 
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a c ons iderab le par t o f  the Lufa adminis trative area , and ventured 
t ogether s ome dis tance int o  the Kafe area . They gained very few 
p rimary votes in the Kafe area , although i t  i s  impos s ib le now to  
d i s c over how preferences , if  any , were a l located on B ono ' s  b a l lots . 
B ono c ampaigned in the Kafe area , and in the Lufa area as far s outh 
as Beha , whele s ome of h i s  party al leged ly go t into t roub le  wi th 
l oca l women . His  t rip  yie lded him only 2 7 1 pre ferenc e  votes 
a l togethe r . B ono was a l s o  the only candidate wi th a campaign­
pos ter , wh ich read ' o l i  makim Bono long big guvmen ' (P idgin for 
' everyone is  voting for B ono to  go to  the b i g  government ' ) . I ts 
influenc e e i ther in B ono ' s  home area or beyond canno t  b e  es t imated , 
as  the pos ter ' s  c ircu lation is  unknown . 
I t  seems , there fore , that campai gning , at leas t in Wes tern terms , 
was us e ful on ly as a means o f  s o l idi fying the votes o f  the cand i ­
dates ' want oks rathe r  than i n  gaining s upport i n  l ingui s tical ly 
a l i en ·  areas . Campaigning in a l i en areas s eemed · to  be us e ful only 
whe re the l oc a l  ethnic c and idate d id no t campaign , or was unknown . 
S ec ond ly ,  where there were two candidates from one l ingui s t ic 
area , the vo te was sp l i t  ac cord ing to  the res idential  p roximi ty of 
e i ther c andidate t o  a part icu lar group of  vo ters . At Lu fa , Ugi ' s  
res ident ial proximi ty enab l ed h im t o  draw away 14 . 8 6 per cent o f  
the Lu fa pr imary vote from Forap i , who l ived , but c ould n o t  cam­
paign , there . 
The 1 9 67 by -e lec t ion 
S even candidates nominated for the 1967  by-e lec t ion , a l though 
the winner wou ld  s erve for no more than s ix months in the Hous e o f  
As s emb ly ,  i . e .  f o r  two meet ings of the Hous e , be fore having to  
s t and for  e lec t ion again , in e i ther of  the new Lufa and Hengano fi 
e lec t orates ear ly in 1 9 68 . 
O r i ginal ly i t  s eemed that there wou ld be s ix l ike ly cand i dates 
from the Kafe area . The firs t to  withdraw his  p ropo s ed c and idature 
was a P apuan s choo l teacher  from the Gul f D i s t r ic t . He had taugh t 
at  Hengano f i  for a few years unt i l  the s tar t o f  1 9 67 , and had had 
qui t e  a deal to do wi th the local  c ounc i l lors , of whos e s upport he 
was re la tive ly conf ident . H i s  c onfidence s eemed , however , to have 
very l i t t le bas is in fac t des p i te h i s  evi dent ideal ism abou t what 
he c ould do  for ' hi s '  peop le if e lec ted . He renounc ed his intent ion 
to s tand when he was shown a map o f  the e lec t orate ," and rea l i s ed 
that he d id not know , and was no t known in , the Lu fa area , or much 
b eyond the s tat ion area of Henganofi . 
1 I t  s eems t o  have been a feature o f  the e lec ti on period in a 
number of areas that a few cand idates and / or the i r  fo l lowers re ­
garded i t  as an occas ion for re lative ly unres trained sexual ac t iv i ty 
away from h ome . 
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The f ive remaining potent ial  Ka fe cand idates were the pres ident 
o f  the Kafe ( now Hengano f i )  local  government c ounc i l , Kimi Anozapme 
(At iheme) , the princ ipa l  vice-p res ident , B ono , whose census d ivis ion 
had entered the counc i l  in March 1 9 64 ,  a member of the c ounc i l ' s  
financ e connni t tee , Kut anama , the counc i l  tax c lerk , Nom , and i ts 
bosboi , B rerarus o .  B ono and Kutanama had been probab ly the two 
mos t  outs tanding luluais in the Kafe area throughout the 1 950s , 
wh i le B rerarus o had been a counc i l lor for three years unt i l  Kimi , 
who had been the s tat ion interpreter s ince 1 95 1 , was e lec ted in h i s  
s tead . Brerarus o and Kimi had what  they loos e ly termed a ' brother ly ' 
re lations h ip , for the ir mo thers b oth came from the one c lan in the 
s ame v i l lage , a l though the i r  fathers , and in cons equenc e they them­
s e lves , be longed t o  d i f ferent c lans wi thin Ababe vi l lage . 
Jus t be fore nominat i ons opened , there was s ome talk in the Kafe 
area in favour of c onvening a general meet ing to dec ide who should 
nominate in the forthc oming by-e le c t ion . The mee t ing d id not 
eventuate , however , so on 2 Apri l ,  s ix days a fter nominat i ons had 
opened , Kimi rai s ed the mat ter at  a meet ing of the Kafe local 
government c ounc i l .  Four men from Lu fa had s t ood at the las t 
e lec t i on , Kimi s aid , and the Lufas had won . The Kafe peop le , he 
fe l t , mus t remedy the s i t uat ion . Whe ther he de fined the Ka fe 
peop le as a l inguis t ic or a c ounc i l  group at this s tage is un ­
certain . A c ounc i l lor from the Hengano fi  area , who had attacked 
Ugi for dere l i c t ion of duty be fore the House of As s emb ly ' s  S e lec t 
Commi t tee on C ons t i tut iona l Deve lopmen t the p revi ous March , there ­
fore moved that Kimi be al lowed to  s tand for e l ec t i on . A s ec ond 
c ounc i l lor then moved that B ono be a candidate too , and the c ounc i l  
res o lved that  there b e  on ly two cand idates from the Kafe area . 
Cur i ous ly , the c ounc i l lors from the Fayant ina cens us d ivi s i on , 
whi ch is  inc luded in the Okapa e lec torate , were al lowed t o  vote on 
the res o lut ion . 
In  p rivate interviews l ater on , the loc a l  kiap � ons c ientious ly 
emphas i s ed to the thwarted would -be nominees that they s t i l l  had 
the righ t  to s tand for elec t ion , but to no e ffec t . The c ounc i l ' s  
dec is i on , whatever i ts legal  s tand ing , s eemed to be ac cep ted as 
legi t ima te  even by the losers . The c ounc i l  manoeuvre s eems to 
have b een carried out wi th no prior warning t o  thos e it prevented 
from nominating . Only B rerarus o had heard mut terings in  hi s vi l lage 
agains t his propos ed nominat i on as b e ing that o f  a b i ghead and 
up s tar t . 
At Lu fa , Pupuna was again a cand idate , though he was no l onger 
a mi s s ion catechi s t , but the local  c ounc i l ' s  trac t or-driver . There 
were two cand idates from the F r igano again , Wanume i Dimigura and 
Sunavi Ot iyo , and two from the Lufa d ialec t group , Lovana Yane ipa 
(James ) and Dogeba Ai goba (Mos es ) . B o th Wanume i and Mos es were 
re lated to Ugi . Wamnne i  is  a ·poroman or age -mate o f  Ugi , and is  
Ugi ' s  obvi ous s uc c es s or in  that he  now drives Ugi ' s  t ruck and looks 
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a fter Ugi ' s  wi fe and three chi ldren . Moses  and Ugi had a c ommon 
grandmother , whi le Mos es ' s  mothe r a l s o  came from Mobe i ,  Ugi ' s  
b irthp lac e . Mos es  c la imed to have c a l led Ugi ' b rother ' and that 
this regard was mutual . Whe ther Wanumei and Moses were attemp t ing 
to as s ert a fami ly r ight of inheri tance s eems doub t ful . P erhaps 
the ir candidature s imp ly re f lec ted a common p o l i tical  background , 
a l though i t  s eems more l ike ly that they both s tood for reas ons 
c onnected with trad i t i ona l r iva l r ies in the area . 
B ono took advantage o f  the local  kiap ' s  o f fer and acc omp anied 
h im on e l ec toral educat ion ta lks at various c entral p oints in the 
Kafe area during the fi rs t week o f  July . Kimi d id no t accep t the 
invi tation due to  p re s s ure of c ounc i l  worki and c ompaigned on ly at Kes avaka , where B ono l ives , and nearby . The kiap made a po int 
of not a l l owing the candidat es to  speak unt i l  a fter the e lec tora l 
education talk was over , and he had walked away . Thus , B ono was 
ab le to c ampaign ove r  the who le of  the Kafe area , though he did  
not venture outs ide i t . 
Wanume i ,  who works in Goroka , and Sunavi , who of ten s tays in 
Goroka wi th hi s wi fe ' s  peop le , c ame to Hengano f i  during the c am­
paign per iod on bus ines s , but d id not campaign there . James worked 
as  a c o f fee -buyer throughout the campaign pe riod , and did  no t cam­
paign much beyond h i s  innnediate h ome area , becaus e , as a re la t ive 
put i t , ' the o ther peop le wi l l  no t vo te for him ' . Pupuna alone o f  
the Lu fa cand idates ventured int o  the Ka fe area , to  Gint inu , t o  
c ampaign f o r  a day when a local mi s s ion lent him a mo torcyc le . 
Pupuna , Wanumei ,  Sunavi and Mos es d id a l imi ted amount o f  campai gn­
ing t ogether in the area around Lu fa s tation . 
Apar t from the he lp given to  Pupuna , a s econd candidate rec eived 
a more s p i r i tual form of as s i s tance from the s ame mi s s i on .  He 
c la imed to  have been t old  that God would he lp him to win i f  he 
changed his mis s ion a f f i l iation to  that of his wi fe  on the Sunday 
a f te r  po l l ing day . The mi s s ion gained an ext ra s oul , though not 
that of the l ocal  member . 
O f  tho se  enro l led , 7 5 . 8  per c ent turned out for the c ountry ' s  
f irs t one -day po l l , s t i l l  a s l ight ly h i gher pe rc entage than the 
c ountry-wide ave rage of 7 2 . 3  per c ent in 1 9 64 (Chie f E lec tora l  
O f ficer  1 9 64 : 3 6) , but  lower than the 1 9 64 figure f o r  Henganofi , 
perhap s becaus e o f  the l oca l kiaps ' ins i s tence  in thei r  e lec toral 
education talks on the pure ly voluntary nature o f  the r ight to 
vote . 
The resu l t  of  the e le c t ion was : 
1 The o f fic ial  exp lanat ion o f  the ir us e of  offic ial  veh ic les i s  that 
one cand idate  used h i s  o f fic ial  pos i t ion , and one a pers onal reas on , 
t o  ob tain pas s age in the kiap ' s  c ar . 
80 
Tab le 4 
The a l l oc at ion of :ere ferences 1 19 67 
Cand i date F irs t Second Third Fourth F i fth S i xth F inal c ount c ount c ount count c ount c ount c ount 
Kimi Anozapme 
(At iheme) 7 7 0 ( 7 70 ) *  
Sunavi O t i j o  1 , 12 1  8 ( 1 , 1 29) * 
Dogeba Aigoba 
(Mos es ) 1 , 37 3 1 19 ( 1 , 39 3 ) •* 
Lovana Yaneipa 
( James ) 1 ,4 1 6  634 14 1 ( 2 , 19 1 ) * 
Wanume i Dimig!Jra 2 , 3 7 5  1 1 24 1 6 1  837  ( 3 ,498 ) * 
Pupuna Aruno 3 , 5 65 2 1 0 1  7 98 7 63 748 5 , 9 7 7  
B ono Azani fa 5 , 954 408 15 7 27  94  6 , 505 
Exhaus ted 350 2 3 6  2 8 6  5 64 2 1 65 6 4 1092 
* Candidate ' s  personal vote at  t ime of e l iminati on . 
Al though only 54 . 5 6 per cent o f  Kimi ' s  primary votes indic ated 
any prefe rences  at a l l , 97 . 1 6 per c ent o f  his  second p re ferenc es 
wen t to B ono . From pers ona l observation , it s eemed tha t very few 
indeed o f  the pr imary votes cas t for B ono indicated any pre ference s  
a t  a l l , a l though a very c lear maj or i ty o f  thos e expres s ed were for 
on ly a s econd cho ice , Kimi . Having been beaten on p references las t 
t ime , B ono ' s  support ers showed a very c l ear dis l ike o f  the pre fer ­
ent i a l  s ys tem and were usua l ly conten t  t o  indic ate j us t  a f i rs t  
choice , a l though , once again , the kia:es ' ins i s tence that voters 
c ould expres s as few p re fe rences as they l i ked may have influenced 
the resu l t . 
B o th Sunavi and Wanumei spend much o f  the i r  t ime at Goroka , 
whi l e  J ames , although a Lufa·s peake r  by birth , l ives in the F r igano 
area near O logut i . Thus , 54 . 8  per c en t  of Sunavi ' s  v o tes on the 
second count that exp re s s ed any fur ther pre ferences at a l l  went to  
James , who l ived rough ly mi dway between Sunavi ' s  and Wanumei ' s  home 
v i l lages anyway , and who was , there fore , c loses t to Sunavi ' s . 
Indeed , the al location o f  Sunav i ' s  pre ferences ta l l ies qui te we l l  
wi th the sp l i t  in the pr imary vote a t  H i gibab i and Fore , where 
James drew 2 6 . 42 per cent o f  the t ot a l  primary vote away from bo th 
Wanume i and Sunavi in the f irs t cas e , and 4 1 . 45 per cent from 
Sunavi a l one in the s ec ond . 
Mos t  o f  Mos es ' pre ferenc es ( 7 2 . 1 1 per cent ) went t o  Pupuna , his  
co-res ident at  Lu fa , wh i l e  1 2 . 7 5 per c ent went to  his  wantok-·James 
who was but l i t t le known in the are a , and 14 . 55 per c ent t o  Wanume i . 
The d i s t r ibu t i on o f  Mos e s ' preferenc es can , presumab ly ,  be  exp lained 
in much the s ame way as F orap i ' s  fai lure to  do we l l  at Hairo in 
1 9 64 . Where the leading cand ida te ' s  wantok ( in th is cas e , James ) 
is  not we l l  known in the area , then a cand idate who l ives and is  
known the re can be expec ted to do we l l .  The dri ft of  pre ferences 
t o  Wanume i can probab ly be exp la ined in terms o f  his  as s oc iat i on 
wi th Ugi . 
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An ana lys is  o f  the dr i f t  o f  James ' and Wanume i ' s  pre ference s 
would be fut i l e  here , as i t  i s  not known via whom they were pas s ed 
on t o  the candidate s  s t i l l  remaining in the bal lot . Mos t of  
James ' remaining pre ferenc·e s went to  his  fe l low Yagar ia speake r , 
Wanume i ,  though i t  i s  no t known via  which e l imina ted cand idates 
or why so many went t o  P upuna . At the outs ide ;. however ,  no more 
than 35 . 4 6 per cent of Wanume i ' s  p r imary vo tes inc l uded any re fer ­
ence at a l l  t o  o ther c andidate s , and then on ly t o  those who pad 
a l ready been e l iminated . Certainly , very few o f  the bal lots that 
were c ounted at Lufa went beyond s tat ing a th ird pre ferenc e , wh i l e  
only 10 bal lot  pape rs i n  a l l  a t  Hengano fi  went pas t number two . 
O f  the primary vote s in the Henganofi s ubdi s t r ic t , 99 . 8 6 per 
cent went to the two Ka fe · candidates , who t oge ther pol led only 29  
vo tes in the Lufa area . B ono a lone po l led 7 7 . 3 1 per  c ent of  the 
t otal  Ka fe vote . B ono ' s  overwhe lming de feat of Kimi , however , 
requi res a s pec ia l exp lana tion . B ono is  probab ly one o f  the be s t  
known and mos t wide ly respec ted l eaders in the Eas tern Highlands . 
As a lu luai he was , li ke Kondom , ' a  very enthus ias t i c , pro-governmen t 
man , [ a l though ] too o ften coe rc ion [ found ] a p lace in his  otherwi s e  
en l i ghtened out look ' ( B rown 1 9 63 : 10) . H e  was a s  much an Adminis t ra­
t i on s atrap as eve r Kondom was , i . e .  ' hi s  manner and his  c ont inued 
patronage by the adminis trat ion p rec lude ( d) any ques t ion o f  authori ­
s at ion t o  deal with mat ters  never hand led b y  trad it iona l leaders ' 
( B rown 1 9 63 : 1 1 ) , nor probab ly by mos t  luluais . 
The t rad i t i ona l c r i teria for leade rship among the Kafe peop le  
depended on a man ' s  p res t ige gained from his  s ki l l  at  ec onomi c 
exchange , and his  ' s t rength ' .  ' S trength ' in th i s  c as e  c al led for 
' a  dominant , aggres s ive persona l i ty ' ·  (Berndt 1 9 62 : 174) , which had 
' j us t thos e tra i t s . . .  admi red by the Admini s tration '  (Berndt 1 9 62 : 320) 
at leas t in the ear ly years after contac t . B one ' s name , then , was 
wide ly known , admi red in o f f ic ial  c irc les , and high ly re s pec ted in 
h i s  own area . I ndeed , for a time he was luluai o f  two vi l lages , 
Kes avaka and ne ighb ouring Beiyanofi , when the loc al Admin is trat ion 
exper ienc ed s ome d i f ficul ty in f ind ing a new luluai  for the lat ter . 
B one ' s  repu tat ion as an ind ividual entrep reneur o f  s ome s tand ing 
( indeed , probab ly the mos t c ons iderab le  indigenous bus ines sman in 
the Ka fe area , and certainly in the Dunant ina V a l ley) , and his  pro ­
Admini s trat ion at t i tude were p robab ly respons ib l e  for his  s e lec t ion 
for an Adminis trat ion-s pons ored po l i t i cal  educat ion tour to Aus tral ia 
in  1 9 63 (De ' Ath 1 9 63) . 1 
1 As 9 of  the orig ina l 38 members of  the Hous e of As s emb ly ( now , of 
c ours e , 10 out of 39) went on the s e  tours in 1 9 62 - 63 (van der Veur 
82  
Qui te  apar t from Bono ' s  p re s t i ge as a leader among the Ka fe , he 
was probab ly he lped by widespread fears about Kimi ' s  health fo l ­
l owing the latter ' s  two s t omach operat ions a few mon ths befor e  the 
po l l . The s e  fe ars , however rat iona l ly bas ed at f i rs t , rece ived 
addi t ional impe tus fr om the widespread be l ief  in the Eas tern High ­
lands that there mus t be s ome th ing inherently dange rous about 
p o l i t i cs , for s evera l p rominent po l i t ic i ans from the Ch imbu and 
Eas tern High l and s Di s tr ic t s  had died dur ing the p rec ed ing few 
months . Bono a l s o  campaigned throughout the Ka fe area , and this 
probab ly c ons o l idated his ho ld on the local  vot e . l 
Kimi d id not win a ma j or i ty even at his  ' home ' booth , Hengano fi , 
where he l ived on the s tat ion , and where hi s home v i l l age , Ababe , 
vo ted . I t  s e ems l ike ly , though the f igu res are not s u f f ic ient ly 
acc urate to  prove the point , that even the Ababe vote was s p l i t , 
p erhaps c omp l ic ated by Brerarus o ' s  e l iminat i on from the c ontes t .  
Only at Tebe ga d id Kimi gain a narrow maj or i ty o f  the vo te ( 390  
t o  Bono ' s  304) , for  wh ich there i s  no  ready exp lana t ion . Perhaps 
the s p l i t  vote there , and the l ow vo ter turnout ( only 5 2 . 1 1 per 
c ent)  ind ic ated an equa l  d i s l ike of both c and idates , fo l lowing 
Nom ' s  fai lure to s tand in v iew of the c ounc i l ' s  ear l ie r  dec is ion 
to  res t r ic t the number o f  Kafe c andidates . 
Again , Pupuna gained a lmos t a l l  the pr imary votes cas t in the 
Gimi ( 9 6 . 85 per c ent ) , a l though this time only 88 . 24 per  cent o f  
hi s t o t a l  vote came from the Gimi . He  ga ined second p lac e  to  
Mos es at Lu fa wi th 323  votes , so  that  97 . 5 7 per c ent of  h i s  total  
vote  c ame from his  own linguis tic area , and where he l ived ( s ee 
Tab les 5 and 6) . 
F r om the L ufa area ( i . e . from the Lufa and Hairo booths ) came 
93 . 9 6 per c ent o f  Moses ' primary vo tes , a l though Wanume i als o d i d  
we l l  at Lufa proper and gained  18 1 votes , p res umab ly ma inly from 
Ugi ' s  per s ona l fol l owing . Jame s , the s econd Lu fa d ialec t c and idate , 
gained on ly 6 vo tes at Lufa s t a tion , a l though he came s econd to  
Mos es at Hairo , ne ar his  b i rthp lac e . In  the end , Jame s gained onl y 
39 . 7 9 per c ent  o f  his  total  vote in the Lufa d i a l ec t  area . 
( c ont inued) 
1 9 65 : 449 ) i t  s e ems worthwhi le t o  as k to what extent the s e  tr ips 
repres ented a reward for rec ogni s ed leaders hip , and to  what extent 
they unintent iona l ly added the pres t ige o f  Admini s t ra t ion app rova l 
and overs eas trave l to the as p i r ing . 
1 I was told , a f ter  the e lec t i on , that Bono had dreamt be forehand 
that Ugi had handed him the key to the Hous e o f  As s emb ly the reby 
ind ic a t ing that B ono would win the by-e lec t ion . I was unab le  to  
check e i ther the c i rculation or the c urrency of  the s t ory , and s o  
cannot evaluate i ts l ike ly inf l uenc e on the res u l ts o f  the po l l . 
83 
Tab le 5 
B reakdown of  the :erimari v"te bi booth �sl 1 1 9 67 
Candidate Kimi Sunavi Moses James Wanume i Pu:euna Bono 
P o l l ing booth �s)  
Gimi 2 18  5 9  3 9 3 , 146 14 
Lu fa 2 65 7 6 18 1 332  3 
Hairo so 633 555 14 49 4 
Higibab i  461  16  3 7 3  552  9 1 
Fore 532  4 460 8 1  27 2 
Nipuru 48 1 1 6  1 , 485 1 3 
Kaf e 7 38 6 3 1 1 5 903 
Tab le 6 
Charac teris t ic s  o f  the leader on the firs t count at eac h 
pol l ing booth , 1 9 67 
Leader a t  Spoke local S poke local ' Home ' vi l lage 
Lived 
p o l ling booth ( s )  dialec t as language as neares t the neares t 
own own booth* f} the booth* 
Gimi I I / ** 
Luf a I I I / *** 
Hairo NU> I dtlll I 
Higibabi  I I x �  only when 
in the Lufa 
area at a l l  
F ore I I I " (>(> 
Nupuru I I I " 
Kaf etf>tf>(> L l l 
I = has thi s  charac ter i s t i c . 
- = not relevant 
x = does not have thi s charac teris tic . 
* More than one cand idate may c laim a po l l ing p lac e , and one candidate 
may c l aim more than one po l l ing p lac e i f  s everal are almos t equa l ly 
d is tant from c and ida te ' s  home v i l l age or current p lac e of  abode . 
I 'Home ' as defined by the cand idate . 
** Pupuna and Moses  l ived equi -dis tant from the Gimi , but here the 
a l ien ' s res idential proximi ty ga ined h im on ly 1 . 5  per c ent of the 
vo te . 
*** Mose s and Pupuna both l ived at Lufa . ## True of b o th Jame s  and Moses . 
Ill Untrue , James came from c los er by than Moses , but , taken together , 
they were the two c loses t candidates . 
� Jame s l ives c lose s t , but i s  dia lec tal ly al ien . 
,, Jame s d id we l l  at H i gibab i  becaus e he us ua l ly l ives in the area , 
whereas Sunavi is  of ten out o f  the area altogether . 
(>�(> For the purpos e s  o f  th is tab le , Bono and Kimi are treated together . 
The Kafe vote was s igni fi cant ly sp l i t  only at Henganofi  and Tebega 
( s ee above) . 
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S ome ques t ions and tentative c onc lus ions 
One feature espec ia l ly emerges from the foregoing s tudy . With a 
pre ferent i a l  voting sys tem in whi ch i t  is  not compuls ory to  ind icate 
all  pre ferences , it  i s  large ly a mat te r  of luck  who wins . Thus , had 
s o  many o f  Wanume i ' s  vo tes not been exhaus ted on the s ixth count·, or  
perhap s had the loc a l  po l l ing o ff i c i a l s  in the Lufa area b een more 
as s iduous in e l ic i ting p re ferences  from thos e voters who required 
the ir  as s is tanc e ( o f fic i a l ly es timat ed at more than 95 per c ent o f  
tho s e  who voted) , and had Pupuna been p lac ed anywhere ahead o f  B ono 
in mos t  o f  thos e pre ferences , as s eems like ly ,  then Pupuna migh t  
have won . In  1 9 64 , the Hengano f i  e lec torate prov ided one o f  the 
mos t  s tar t l ing demons t rat ions o f  how we l l  a p re ferent i a l  s ys tem 
could appear t o  work s o  as to  forc e onc e -hos t i le group s  to c ompro ­
mi s e  on a par t icular cand idate . I n  19 67 , i t  showed that a 
pre ferent ial  s ys tem i s  ne i ther unders tood by mos t  o f  the loca l 
peop le , nor i s  the res u l t  i t  p rovides s tatis tical ly meaningful 
un les s the winner c an ,  in  fac t , gain a maj ority of the forma l 
votes  c as t , at leas t after p re ferenc e s  have b een d i s t r ibuted . 
Bono won only because s o  many o f  Wanume i ' s  votes were exhaus ted 
at the s ixth c ount , at which s tage B ono had hal f  o f  the votes 
remaining in the ba l l o t , but was s t i l l  10 . 7 6 per cent short o f  a 
maj or i ty o f  the total  votes  c as t  in the e lec t i on .  In  19 64 , he had 
gained 44 . 09 per cent o f  the vo te on the firs t c ount a l one , and 
s t i l l  los t . A c ompar i s on of the 1 9 64 genera l e lec t ion wi th the 
1 9 66 by -e l ec t ion in Kaind i leads to exac t ly the s ame conc lus ion , 
i . e .  in 1 9 64 B loomfield had t o  c ome from beh ind ano ther cand idate  
on  the  firs t c ount t o  win  on  the  e i gh th c ount , whi le V outas managed 
to  win on the firs t count in 1 9 6 6 . Apparen t ly , mos t  of Voutas ' 
primary votes , like B ono ' s , ind ic ated no s ubs equen t p references at 
a l l . C lear ly , there fore , it  would have been in B ono ' s  and K imi ' s  
intere s t t o  disc our age vo ters from expres s ing anything beyond a 
s econd p re ferenc e ( though they d id no t exp l i c i t ly do s o) and in 
that of the Lufa cand idates to  argue agains t going beyond a fi fth 
p re ference , i . e .  agains t marking any pre ferenc es at  a l l  for the 
Ka fe cand idates , i f  they wished to ensure the vic tory of one o f  
thei r  own men , o r  at  leas t t o  s po i l  the ir  opponents ' chance s . 
Dea l s  formu lated along thes e l ines may be  expec t ed between cand i ­
dates in 1 9 68 , as wel l  a s  a no -pre ferences  c ampaign b y  ' spoi lers ' 
s ure o f  vic t ory in the ir  home areas . 
S everal p rob l ems s t and out as l ike ly t o  repay c los e r  s tudy in 
1 9 68 . 
( i ) Loc a l i s at ion o f  s upport 
Ac c ord ing t o  two s tudents o f  the 1 9 64 e lec t ion , ' loc a l i s a ti on 
was the outs t and ing charac teris tic  o f  e l ec tora l  s upport ' (Hughe s 
and van der Veur 1 9 65 : 42 7 ) . Groves ( 1 9 67 : 239 -40) , howeve r ,  has 
c r i tic i s ed this  formulat ion on three c ount s : ( a) the fai lure to 
define exac t ly what i s  meant by ' loc a l ' s uppor t ; (b) the a l leged 
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l ack of emp irical  s upp ort for  the hypothes i s ; (c }  the fai lure of  
the hypo thes i s , even if  i t  were me aning ful and s ound , to  exp lain 
any thing , Al though i t  i s  not my intention to enter into the 
genera l argument between Groves and Hughes -van de r Veur , the two 
Hengano fi e lec t ions d is cuss ed i l luminate the dis agreement . l The 
foregoing ana lys is , i t  is  b e l ieved , prov ides s ome ind ic at ion as to 
the probab le c omponent s of ' loca l i s ed ' support bas ed on evidence 
derived from two s eparate e lec t ions , and may help t o  exp lain the 
importance of campaigning and candidates ' behaviour whi l e on 
campaign , 
I n  both e lec t ions , language p layed a cons iderab l e  ro l e  in 
determining how p eop le vo ted , Why it did so is s ti l l  in doub t , 
a l though i t  does s eem that a s tr ong fee l ing o f  language -group 
ident i ty i s  emerging in s ome par t s  of  the h i gh lands , 
In  no area in  e i ther e le c t ion did  less  than 74  per cent o f  the 
local  vote go to a wantok , On the o ther hand , on ly two cand idates , 
James with 39 , 7 9 p e r  c ent and Ug i wi th 42 , 19 per c ent , d id not gain  
at leas t 8 8  per c ent o f  the i r  pr imary vo te in the i r  home area . I n  
b o th o f  thes e c as es , the candidates  rec e ived more than 99 p e r  c ent  
of  the i r  votes  from thei r  home language area , though not the ir  
p r imary d ia lec tal  area , as  they were res ident in a fore i gn dialectal  
area o f  the  s ame language -group , 
Res idential  or  home vi l lage p roximi ty , there fore , may af fec t the 
vote wi thin a given l ingui s t ic area , and across  dialec tal  bounda­
r ies , a l though even then James rec e ived only 20 , 84 per c ent  of the 
total  F r i gano vo te in 19 67 . Ugi on the other hand , was ab l e  to  win 
5 2 , 59 per  c en t  o f  the total  Lufa dialectal  vot e . Res idential  o r  
home v i l l age proximi ty i s  a l s o  t h e  apparent , though not nec es s ar i ly 
the only , exp lana t ion o f  the sp l i t  in the Fri gano vote in 1 9 64 and 
1967 , and in the Lufa vote in 1967 . C lear ly , this  point requires 
detai led inves t igat ion by an anthropo logis t .  
Ugi ' s  v ic t ory at Lufa and Hai ro , there fore , and J ames ' c ompara­
t ive s uc c e s s  at For e  and H igibab i , a l s o  ind icate  that res idential  
and/ or home vi l lage p roximi ty outwe ighed l ingui s t ic  s imi lari ty to  
the area in p lac es where the l ingui s t i c  ins i der was unknown , but  
the c omparat ive outs ider l ived . Wes tern-s tyle campaigning j us t  
b e fore the e lec t i on s eemed t o  b e  o f  l i tt le r e l evanc e , i n  that 
B ono ' s  c ampaign in 1964 yie lded h im s carc e ly a pre ferenc e in the 
Lufa area , and no one e l s e  s eems to  have b ene f i ted from campaigning . 
B one ' s c l earcut v i c tory over Kimi , and Ugi ' s  vic tory over Forap i , 
as we l l  as J ames ( above} indicate  that  campaigning may be  important 
in order  to become b e t ter known and to cons o l idate the local  vo te , 
rather than to  gain conver t s  from a l ingui s t i c a l ly al ien area . 
1 Thi s  pap e r  cas ts no l igh t on the prob lem o f  ' loc a l i s ed ' s upport 
for European or non-ethnic Papuan and New Guinean candidates , 
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The comparat ively  sma l l  dr i ft o f  p re ferences from the Lufa area 
to  Bono on both oc c as ions indi c ates  that in areas where there is a 
relat ive ly high degree of b i l ingua l i sm ,  s uch as at the Nupuru 
booth , admini s trat ive b oundaries p lay the ir part in ' containing ' 
the local  vo te . 
Few o f  the c and idates in 1967  knew each o th er , or could  even 
name a l l  o f  their r iva l s , and none ventured far afi e ld to  campaign . 
The phenomenon o f  a group o f  c andidates c ampaigning together , wh ich 
occurred in 1 9 64 and 19 67 , a l s o  ind icates  e i the r that the c onc ep t ion 
of c ampaigning is es s entially a l ien , that the de terminants of voting 
behaviour are ' given ' so that the c and idates mi ght as we l l  be s een 
t ogether in areas of he terogene ous populat ion in the hop e of p ic king 
up a few s tray pre ferenc e s , or it may b e  a cultura l ly founded tra i t  
bas ed on the trad i t ional id ea o f  group leadership , and a des i re t o  
avoid charges o f  individual b i gheadedne s s . 
Thus , although con f l ic ts at the l oc a l  leve l may s ti l l  c ont inue 
as before , many Papuans and New Guineans may be  beginning to  iden­
t i fy themse lves in d i f ferent context s acc ording to the wides t -rang ing 
point o f  identi fiab le  d i f ferent iat i on between two c ompet i tors in a 
given s i tuat i on . Thus , men from d i f ferent v i l lages and c lans may 
s ti l l  hate e ach o ther as b e fore whi le at home , but wi l l  perc e ive 
the ir interes ts  in language- group t e rms , then subd i s t ri c t  or d i s ­
t r i c t  t erms , and in highlands -vers us -c oas tal  terms , e tc . , when away 
from home . Thi s  is c ertain ly the emerging urban pattern . Could i t  
b e  that new intermed iat e  loya l t ies are b eing s et up , a s  a p re l iminary 
to , or to de lay the long j ourney from , ' vi l l age chauvinism ' (G l ic k  
1967 : 39 )  to  Terr i tory-wide nat iona l i sm?  
The f inal word on  the importanc e o f  language in the c ount ry ' s  
pol i t i c s , at leas t in the Ka fe area , has been provided by the two 
Kafe c and idates . Kimi c omp lained that  Ug i had not done anything 
to imp lement his reques t that the Kamanos of the Kainantu s ubd i s ­
tric t b e  al lowed t o  leave the Kainantu c ounc i l  for the Ka fe c ounc i l :  
We are one language -group and s houl d  b e  under  one counc i l . 
One l anguage , one way o f  thinking . . . .  A c ounc i l  i s  s omething 
that s erve s one language -group . That i s  a good i dea • . . .  
(Trans lated from P idgin . )  
B ono ' s  f irs t que s t ion as a member o f  the Hous e o f  As s emb ly was 
direc t ed to the As s i s t an t  Admini s trator { Services ) :  
( 1 ) I s  he aware that the peop le o f  the Kumano [ s ic ] are con­
c erned at hav ing been inc luded in the Kai nantu e lec torate 
rather than in the Hengano fi e le c torate , s ince they 
b e l ong to the s ame l ingui s tic  group as the Hengano f i  
p eop le . 
( 2 )  Can anyth ing be  done to  res t ore thes e peop le to  the 
Hengano f i  e lec torate . l 
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There may b e  more at s take in thi s  area than mere eas e o f  connnu­
nication . C lear ly , at leas t the Kamano -speaking p eop le have qui te  
a s trong emo t i ona l at tachmen t  to the i r  language , an attachment that 
s eems to  have obvious imp l icat ions for po l i t ical  ac t ion . The in­
c lus ion of  the Fayantina in the new Hengaho fi e lec torate s o  tha t 
the Ka fe have one e lec torate c ens us o f  the i r  own , and rep resentation 
s t i l l  at Kainantu , c lear ly does not p rovide the uni ty of  Kamanos 
that  they s eek , even at  the cos t of  los ing a s ay in an add i tiona l 
e l ec t orate . 
( i i )  The role o f  local government counc i l s 
The tac t ic  o f  s ee�ing a local government counc i l ' s  endors ement 
was used by Toni Voutas in the 1 9 66 by-e l ec t ion in Kaind i , and i s  
al ready be ing attemp ted b y  a number o f  po tent ial  cand idate s  f o r  the 
1 9 68 general e l ec t ion . Us ua l ly , however ,  endors ement is s ought 
from the counc i l lors as individuals , for c ounc i l s  have no lega l  
power t o  dec ide who should o r  should  not s tand for the Hous e o f  
As s emb ly .  But the tac t i c  was us ed a t  Hengano fi , for the f irs t 
t ime to  my knowledge , to e l iminat e  prospec t ive cand idates . C lear ly , 
the l oc a l  c ounc i l  mus t have ' taken ' we l l  in the Hengano fi area , for 
no t only is as s oc ia t ion wi th the c ounc i l  a potent i al s ource o f  
p res t i ge i n  i ts e l f , b u t  the c ounc i l ' s  pres e l ec t ion of  candidates 
for the Hous e of  As s emb ly was regarded as legi t imate even by those 
who were e l iminated by i t . 
( i i i )  Kinship 
I t  is  uncertain , but doub t ful , i f  Wanume i or Mos es was t rying 
to  as s e r t  a fami ly r ight of s uc c e s s ion to  Ugi . Mos es c l aimed that 
he wou ld have s t ood for e le c t ion in 1968 even if Ugi had l ived . 
C omp ar i s on o f  the Lufa s i tuation wi th that at Hengano fi , where b o th 
Kimi and B re rarus o wanted t o  s tand , and wi th s imi lar fami ly riva l ­
r i es i n  o ther areas a s  c andidate s p repare for the 19 68 e le c t ion , 
indic ate that there i s  a prob lem here whi ch mer i ts s tudy by an 
anthropo logis t .  I t  does s eem , nonethe l es s ,  that a tentat ive hypo­
thes i s  c an b e  put forward that , whi l e  more d i s tantly fe l t  riva l ries 
c an b e  c ontained with in the fac ade o f  l ingu� s t ic uni ty , very c lose , 
intens e ly held interc l an or intra- fami lial  rival r ie s  may b e  proj ec ted 
onto the nat i onal e l ec t oral s c ene . In such ' cases , the nominat ion 
o f  a cand ida te from one group is s uf fic ien t  to  p rovoke i ts r iva l s  
to ac t ion , and thus group honour may be maintained , a l though the 
e lec t oral chances of e i ther cand i date may be de s troyed . 
1 H . A . D . , 1 : 1 3 : 2706 . 
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( iv) General  
F ina l ly , it  would be interes ting to  know t o  what extent mi s s i on 
interferenc e may have inf l uenc ed the res u l t  o f  the e lect ion , and 
how fears o f  s o rc ery and magic , espec i a l ly in the l i gh t  o f  Kimi ' s  
recent operat ions , may have a f fec ted espec i a l ly the Ka fe voters . 
As both Ugi and B ono lac ked an obvi ous foi l , one can a l s o  on ly 
specu l ate how much and why a c and idate ' s  reputat ion as a ' govern­
ment man ' may have he lped him . 
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